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PREFACE 


The process of an intensifying urbanization is being 
experienced in Canada as in every other technologically advanced 
nation. And although the process appears to affect mainly our 
larger more densely populated communities, its impact is much 
broader. For urbanization also poses major challenges to rural 
Canada. It follows therefore, that in designing programs to 
resolve urban problems, we must recognize the multi-dimensional 
and interactive nature of their impact. In particular, those 
responsible for such programs must be sensitive to the impact of 


the decision-making mechanisms of all levels of governments. 


The representatives of Local Government believe that 
this first Tri-Level Conference offers an appropriate opportunity 
for the total body of government in Canada to lay the foundation 
for directing the processes of urbanization in response to the 


needs and aspirations of Canadians. 


This document then, consists of a number of position 
papers which deal with selected issues. In developing those 
issues, it was not our intention to arrive at suggested policies 
or programs. Rather, we were concerned with how those issues 
affect the role and nature of governments, particularly of Local 
Government. We recognize that the issues selected are only some 
of the many issues with which Canada is and will be faced. We 
do believe, however, that our findings represent an adequate 
ilustration ot thes sact that. one ot therdiftticulties in coping 
with the process of urbanization in Canada is the way in which the 
role played by the three levels of government are presently 


perceived. 
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Our position papers reflect the views of the Joint 
Municipal Committee on Intergovernmental Relations. This body 
was organized to direct the effort of representatives of Local 
Government in Canada in preparing for the Tri-Level Conference. 
The topics dealt with in these papers have been the subject of 
study for some time by the Canadian Federation of Mayors and 
Municipalities through their standing committees. Appendix I 
shows the members of the CFMM Committees. Those interested in 
further background information on the position papers can obtain 
such from the Canadian Federation of Mayors and Municipalities 


ine Ottawa. 


As Chairman of the Joint Municipal Committee on Inter- 
governmental Relations and, as President of the Canadian 
Federation of Mayors and Municipalities, I wish to express my 
deep gratitude to all the members of the committees and our 
support personnel for their time and efforts. The rapid deve- 
lopment of a consensus about common concerns and problems faced 


by Local Government provided a major thrust to our efforts. 


Mayor D.G. Newman 
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THE NEED FOR CONSULTATION 


I. THE URBANIZATION OF CANADA 


The rate of urbanization in Canada is one of the highest 
in the world. In 1871 less than twenty percent of Canadians lived 
in urban areas. By 1961 about seventy percent of Canadians were 
urban citizens. Forecasts, based on population concentration 
trends, indicate that by the year 2000 over ninety-four percent 
of Canadians will be urbanized. These forecasts also indicate that 


about seventy three percent will live in 12 major centers. At 


the same time Canada is one of the least densely populated countries 


in the world. The phenomenon of urbanization in Canada therefore 
is not necessarily comparable to similar trends in other parts of 


the world. 


The impact of urbanization has resulted in a set of 
special challenges to Canadians. It is of course, natural that 
a large part of these challenges solely concern the growing 
urban centers. No less important though, rural Canada is greatly 
affected by urbanization. It is interesting to note that govern- 
ments in Canada, through their programs, emphasize the impact of 
urbanization on the larger centers of population in Canada. It 
can even be said that the preponderance of these programs deal with 


the "problems of the cities". 


It would be short-sighted to suggest that governments 
in our country should not be concerned with the impact of urbaniza- 
tion on larger centers. In the view of those concerned with local 
government it is equally short-sighted to neglect such impact on 
rural Canada, or, on more than 95 percent of the geographic area 


of Canada. 
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When we deal with the problems of "urban Canada" we 
automatically define an arbitrary and too limited scope of the 
problems. Cities have been with this world for a long period of 
the history of man. The phenomenon of growing cities is not a 
recent one. The problems of ancient Athens and Rome, the problems 
of the cities and city -~states of the middle ages and the problems 
of the cities in Europe during the early era of industrialization 
were of a more localized nature. The problems of cities 
in the post-industrial era are symptomatic of the impact of a 
complex set of developments caused mainly by our exploding techno- 
logy. These developments include: 

* Industrial automation and mechanization 

* A high level of education 

* A comparatively high standard of living 

* An expanding service industry 

* Mobility of the population 


* Sophisticated communication media 


* 


Rapid transportation systems 


* An expanding role of government. 


Modern urbanization is the result of these developments. 
The expansion of urban centers must therefore be considered as one 
of the products of the process of urbanization. At the same time 
the decline of the population in rural areas is another product 


of this process. 


The process of urbanization is a national phenomenon 
which affects every part of our country. The emphasis of govern- 


ment efforts should therefore be directed towards "managing the 


process of urbanization’. This is distinctly different from efforts 


to find solutions to urban problems, 
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Certainly the problems faced by Canada which include 
Public Assistance, Transportation, Environmental Management, 
Leisure and Recreation and Housing must be identified and dealt 
with. They must be viewed however from the point of view of their 
impact on the whole Canadian community and in terms of the interactive 
nature of their impact. The management of the process of urbaniza- 
tion demands a critical review of the roles which different levels 
of government can best play and the resources which must be available 


to each of the three levels of government in Canada. 


The direction which we take in Canada in dealing with 
the process of urbanization will largely govern the future role of 
local government. In a real sense the reverse is also true. The 
future role of local government will determine how well Canadians 


will be able to realize their aims and aspirations. 
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II. THE PROBLEMS OF URBANIZATION 


For several years now, the Canadian Federation of 
Mayors and Municipalities has been studying a number of issues 
of concern to Canadians. The Joint Municipal Committee on Inter- 
governmental Relations believes that these issues are a useful 
basis for illustrating, in a general sense, the problems and 
challenges faced by the body of government in Canada. The role 
of local government, as a partner in the body of government has 


received particular attention in our study of these issues. 


While these issues are developed in some detail in the 
subsequent position papers, it is appropriate at this time to 
highlight some of the major aspects, particularly where those 
aspects reflect on the partnership nature of the roles of govern- 


ments in Canada. 


* Transportation 


In an alarming number of instances the decisions made 
by both Federal and Provincial Governments are made in isolation. 


Little consultation appears to take place and, in the case of 


local government, consultation is almost negligable. As a result, 
programs concerned with transportation and initiated by the Federal 


or Provincial Governments frequently suffer from a lack of input by 


other governments. As a result their implementation tends to 


create results which frequently do not meet with expectations. 


It is evident that there is a great need for a more 
comprehensive approach to transportation planning. A first step 


in such an approach must be the determination of broad, practical 


overall objectives, based on a realistic set of social goals. Such 


an approach would allow for a recognition of the interactive nature 
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between different problem areas. It would also allow for greater 


attention to geographic spill-over effects of transportation programs. 


Those effects are of a major concern to communities adjacent to the 


area for which programs have been designed. 


Pe Ols rie 


Good housing and a desirable living environment is the 
primary business of local government. The package of services 
which municipalities provide all relate to housing, and to impro- 
ving the conditions under which we live. The housing needs of 
Canadians, varying as they do across the country, depend on geogra- 
phy, population, economy and the provincial context in which the 


municipality must work. 


It is therefore, only logical that local government 
should be heavily involved in the development and implementation 
of housing policy. They have not been. In addition it has been 
extremely difficult for municipalities to play an effective role 
in the implementation of programs dealing with housing due to the 
cumbersome nature of the financial arrangements associated with 


many such programs. This situation becomes even more serious 


when housing programs are introduced to deal with employment problems 


rather than with housing problems. 


4. 


* Environmental Management 


It is probably correct to say that pollution has become 
the "favorite" issue in Canada. To-date the approach by both 
Federal and Provincial Governments has been of a segmented nature. 
fost programs dealing with the abatement of pollution and the 


protection of the environment are based on multiple and overlapping 


Federal and Provincial Acts and Regulations which are not necessarily 
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consistent with each other. A fair case can be made for saying 
that sufficient funds have not been allocated to provide for a 
consistent and comprehensive approach to alleviating the present 
and anticipated dangers of pollution. Even. in) the) relatively 
simple matter of communicating known technologies to those directly 
responsible for applying such there appears to be a great lack of 


effectiveness. 


Local governments, historically, have played a major 
role in the control and abatement of pollution. Parely, however, 
do we find that local government is consulted on the development 
of Federal and Provincial programs. Despite this they do seem to 
end up footing the bill for a large number of programs devised by 


the other levels of government. 


* Leisure and Recreation 

Approximately 130 Federal Acts have a direct or indirect 
influence on recreation, but no one act deals with recreation as 
the primary object in a broad sense. Twenty-two agencies in the 
Federal Government alone have programs that relate to recreation. 
Recreation Canada is only concerned with physical recreation 
activities and appears to concentrate its efforts on making 


Canadians physically fitter than they are. 


At Provincial levels we find a similar situation. 
Between six to ten departments of provincial governments are involved 


in a variety of recreational aspects. 
It is again interesting to note that, while almost all 


municipalities in Canada have recreational facilities which provide 


for a broad range of leisure activities, they rarely are involved 
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in the development of policies and programs by Federal and 
Provincial Governments. It is also significant that Federal and 
Provincial programs emphasize such things as National and Provincial 
Parks. In our urbanized society, a significant percentage of the 
population still is financially disadvantaged. It would therefore 
appear to be appropriate to allocate more resources to establish 
badly needed additional recreation programs and facilities in the 
more populated areas: these would be then more easily accessible 


to the less privileged. 


In light of the fact that leisure time will become more 
extensive in the foreseeable future thought must be given to 
establishing broad national and regional goals which will allow all 
governments to respond to the future needs of our society in this 
area. Certainly it is appropriate that local government have a 


voice in the establishment of such goals. 


* Public Assistance 

Canadian taxpayers have spent over $20 billion in the last 
decade for public assistance. Despite the magnitude of this expen- 
diture we do not have today national or even effective regional 
standards. Many decisions are based on nothing more than administra- 


tive whims. 


Municipalities have little or no influence on policies and 
programs which deal with public assistance. All they have to do 
is cope with the considerable problems which result from our 
present public assistance system. The cost of coping with these 
problems although mostly hidden,is considerable. Surely it is 
reasonable to suggest that public assistance services must be 


provided on an integrated basis. The extensive establishment of 
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Federal and Provincial local offices, dealing with a broad range 
of services may well be a poor alternative to providing local 
government with the resources which would allow them to provide 


such services on an integrated basis. 


* The search for solutions 
The five issues or problem areas with which our position 
papers deal all have one thing in common. They do not stand alone. 


They interact with each other: 


Students of society and government have recognized this 
phenomenon for some time. Despite this it seems that, in the 
search for solutions to the problems of urbanization little attention 
is being paid to the interactive nature of these problems. One 
of the basic principles of modern technology is that, -in considering 
a system, all of the subsystems must be recognized and structured in 


a logical manner if the total system is to operate effectively. 


In a social system this implies that the development of 
effective policies and programs can only be accomplished if the deli- 
very mechanism is an integral part of such a system. The delivery 
mechanism performs the role of both program execution and effectiveress 
monitoring. The monitoring of the effectiveress of nrograms 
is a mandatory function if policies are to remain responsive to the 


needs of society. 


The role of local government today no longer satisfies 
the needs of a society experiencing the process of urbanization. At 
the same time a society which is based on the premise that its 
members must be given the widest possible opportunity for self- 


fulfillment, cannot do without effective local government. The 
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Federal and Provincial Governments cannot solve the problems 
of an urbanized society without the link to the community provided 
by local government. At least not if our society is to remain 


one with the greatest possible degree of freedom. 


OL 


III. POLICIES AND PROGRAMS 

In a federal system of government such as we have in 
Canada there are admittedly inherent structural obstacles to the 
achievement of an integrated decision-making process. Autonomies 
and jurisdictions as defined by statute, law and tradition tend 
to be jealously guarded, not only by politicians at the provincial 


and federal levels of government but by administrators as well. 


The most logical, although no longer the most practicable, 
method of preventing intergovernmental conflicts and interferences 
has been by explicitly allocating to each level of government mutually 
exclusive responsibilities and jurisdictions. This allowed for 
minimization of conflict and eliminated major problems in respect of 
intergovernmental relations. But Government has grown, has lost 
its simplicity and has pervaded most aspects of our everyday life. 
Thus, jurisdictions and responsibilities that were assigned to 
different levels of government in the past may stand in contradiction 
to the wisdom and requirements of a later period. Either the juris- 
dictions have to be continually redefined or governments should 
attempt to co-operate with each other as their responsibilities grow 


and jurisdictions begin to over-lap. 


Until the 1930's the degree of jurisdictional rivalry and 
over-lap among governments in Canada was minimal. The three govern- 
ments played a much smaller role in the affairs of the nation than 
they do today. The Federal Government concentrated on nation- 
building and was adamant in its refusal to become involved in areas 
which were not explicitely assigned to it in the B.N.A. Act. The 
responsibilities delegated to the municipalities were also more 
or less "exclusively" defined as were the spheres of activity 


reserved for the provinces. Generally, each level tried to minimize 


012 


B-11 


its responsibilities and involvement in "areas of jurisdiction" 
which were interpreted to fall within the ambit of either of 
the other levels. But, the depression, Keynesian economics, 
the second world war and the transition from a predominantly 
agrarian to a predominantly urban-industrial economy have had 


their effect. 


The role of the public sector in the affairs of the 
nation has assumed new proportions and the lines of division 
demarcating Federal, Provincial and Municipal jurisdiction have 


become blurred. 


"One of the most outstanding characteristics 
of contemporary economic development is increasing 
intervention of the state in economic and social 
life. This development created the need for 
an adaptation of the institutions of the state because 
its institutional framework had not been conceived 
for the purpose of fulfilling the tasks which now 


had become incumbent on government. + 


As the role of government has expanded, each level has 
become involved in areas in which the other levels had an interest. 
Accompanying this trend has been the growth of social, political 
and economic interest groups. Focussing their attentions on the 
legislative and executive branches of the different levels of 


government they contributed to the complexity and the fragmentation 


of government. This has resulted in a proliferation of duplicative, 


1. P. Malles, Economic Consultative Bodies: Their Origins and 
Institutional Characteristics: The Economic Council of Canada, 
January 1971. 
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autonomy-seeking special agencies in each level of government, and 
hence has highlighted the problem of a decision-making mechanism 
which can no longer respond to the needs of a society in an era 


of accelerating social change, 


There are national, regional and local aspects to most 
governmental functions and programs. It must be recognized that, 
if there is any merit in the preservation and continuation of the 
federal system, every level of government has a role to play in 


most policy fields and resultant programs. 


The ultimate purpose of government is to create the 
necessary conditions for the progressive development of the political, 
economic and social well-being of all citizens. The activities of 
all levels of government are justified to the extent that they 


further the realization of this over-all objective. 


In today's society the federal government can no longer 
presume to play an effective role in establishing national priorities 
and national objectives unless the other levels of government effect- 


ively participate in the process leading to the setting of those 


priorities and objectives. 


In dispensing financial aid to other levels of govern- 
ment, the Federal Government has adopted the right and responsibility 
to define how that aid is to be allocated. But the manner in 
which that responsibility is exercised does pose some very difficult 
problems. All too frequently municipalities first learn of 
Federal program initiatives that have an impact upon local decision- 
making at the time of the Ministerial press statement when the 
legislation is tabled in the House of Commons. However inclined 
they may be to agree with the needs for and objectives of the program, 


the local decision-makers feel that they have been imposed upon. 


014 


B-13 


Every level of government has become increasingly frag- 
mented and differentiated through the proliferation of departments 
and specialized agencies. The signalling systems that governments 
employ to guide their actions have become more internalized and 
decision-makers at the federal and provincial levels in the design 
of their policies and programs have become less reliant on the 
perceptions and actions of decision-makers at the local level. It 
should be obvious that this is not conducive to the securing of 
an optimal level and quality of total governmental output. It 
must be recognized that the fates of the three levels of govern- 
ment are now highly inter-correllated. Decisions as well as 


failures at any one level have repercussions on other levels as well. 


The major problems that confront our governments today 
are problems that stem from transition. It must be recognized that 
the Federal, Provincial and Municipal Governments, all are agents 
of social change and all have a part to play in responding to 
society's needs. In order for local government to respond it must 
have both access to resources and discretion over the allocation 
of these resources. This discretion over the allocation of resources 
must be effected in two ways: through a restructuring of revenue 
generating capacity, and through the involvement of the local 


decision-makers in the Federal and Provincial policies and programs. 


It also bears emphasis that local government can play a 


constructive role as a signalling system to the Federal and Provincial 


Governments in the design of their policies and programs. In an 
increasingly affluent and rapidly changing society, improvement in 
the quality of life requires the provision of a greater diversity 
and variety of services. The inclusion of the views of a greater 


number of individuals charged with decision-making responsibilities 
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in the signalling system would improve the total governmental 
decision-making system. Individual percpetions that give rise to 
policies and programs are not always in agreement. If consensus 

is not achieved before actions are taken, serious conflicts can 

arise. These conflicts are not constructive and work to the detri- 
ment of all concerned. It follows then that there is a strong need 

for an integrative mechanism that will prevent conflict among decision- 


makers at different levels of government. 


Our argument is not strictly for the delegation of more 
power to local councils. Just giving local councils a lot of 
power will not guarantee success. Rather our argument is for the 
inclusion of local government in the Federal and Provincial decision- 
making processes. In addition to the need for a vertical integration 
of the governmental decision-making process it is also recognized 
that there is a need for improved lateral integration at each level 


of government. 


Local government decision-makers can no longer entertain 
the Federal and Provincial rebuttals that before local government 
can be accorded a greater role and participate effectively as 
partners with the Federal and Provincial Governments in their 
decision-making processes it must first undergo a thorough restruct- 
uring. If local government were an autonomous decision-making 
body with well defined areas of jurisdiction, complementary to, 
but not a component of, the Federal and Provincial areas of 
jurisdiction, the structural problem would be comparatively minor. 
The role and objectives of local government could be clearly defined 
and an organizational framework developed in accordance with explicit 
criteria. But the roles and responsibilities of all levels of govern- 


ment are inter-dependent. All levels are governed by the same 
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over-all goals. Structural forms as well as financial arrangements 
are the instruments for more effective government and not ends in 
themselves. The proper solutions to these fundamental organizational 
and fiscal problems at the local level will be better recognized 

if for a start an intergovernmental consultative mechanism were 


initiated. 
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IV. THE FINANCIAL DIMENSION 


As a result of the rapid urbanization of Canada, the 
demand for services from all three levels of government is increa- 
sing at an accelerating rate. The municipalities are finding 
themselves in the position where revenues from all sources are 
insufficient to respond to these demands. In 1971 municipal sources 
of revenues such as personal property and business taxes, 
were sufficient to cover only 47% of gross expenditures, while in 
1961 the municipalities in Canada were financing approximately 
65% of their gross expenditures through gross revenue from there 
own sources. Municipal revenue from own sources increased from 
Sh.) billiton in LOGI) to.o3.9)b1 Llionein Lo ile end ominckeascemwas 
insufficient to keep pace with the rapidly increasing municipal 
expenditures. These expenditures increased from $2.5 billion to 
$9.8 billion during the same period. As a result the municipalities 
are forced to depend more and more on transfers from provincial 


and federal governments. 


The inadequacy of municipal revenue sources exists in spite 
of a staggering increase in the total government share of Gross 
National Product. Measured in terms of current prices, the public 
secton in 196 accounted for 267200 GNP andeine 107 lethismnadenisen 
to 35%. Federal revenue from its' own sources increased by 14.87, 


provincial by 106.2 and municipaleby 200s. 


The significant dependence of municipalities on financial 
grants, particularly conditional grants, has relegated the munici- 
palities to a "service station" role which is dictated by the other 


two levels of government. Ihis is *particularly so inethe fieldsson 


pollution, education, health, welfare, transportation and recreation. 
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Since conditional grant programs usually require finan- 
cial contributions by municipalities, the very structure of the 
financial mechanism results in a depletion of the municipalities’ 
discretionary revenue in order to take advantage of such programs. 
This very often prevents municipalities from undertaking programs 
which have higher priorities. In many cases, policies formulated 
at the federal and provincial levels create a continuing financial 
burden, not only for the programs themselves, but for other program 
expenditures resulting from the initial programs. This is most 
evident in housing and urban renewal programs where the servicing 
of the new facilities results in significant expenditures for 


requirements such as sewage treatment. 


The erosion of the municipal fiscal base combined with 
the need for continuous and rational community planning and 
development demands cooperation between the three levels of govern- 


ment in formulating policy. 


Municipal government is founded on a direct involvement 
in the provision of essential services at the local level as 


identified at the local level. Participation in services of a 


broader regional and national character further strained the resources 


of the municipalities. Yet the effect of regional and national 


services on individual municipalities is significant. There is 


a need for joint efforts by the three levels of government to rationalize 


the financial participation of each in the provision of the programs 


and services demanded by our citizens. 
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TRANSPORTATION 


I. INTRODUCTION 


Perceptions of the Urban Problem 


A major portion of the history of Western civilization can 
be written around the theme of man in an urban environment. Begin- 
ning with the ancient Roman period when cities formed the basis of 
international commerce and government administration, one could 
describe the development of military and commercial conflicts as a 
quest for the aggrandizement of urban centres, and as well, show the 
derivation of culture and political democracy from the social and 
political needs of urban populations. Yet,in the subsequent medieval 
period of history, mankind could not maintain security and order in 
the face of political disintegration which focused on the wealth of 
the existing urban centres. Hence, this period was characterized 
by large scale migration from the urban centres to the relative eco- 
nomic and social security of the countryside and the rejection of 


urban life styles. 


The origin of urbanization as it is known today can be 
traced to the Industrial Revolution of the 18th century. This period 
saw the renaissance of urban centres, initiated by the economic 
forces of factory and large scale industrial production. Urban 
squalor, attended by massive poverty, environmental pollution, and 
an almost complete absence of what are known today as municipal ser- 


vices, were the rule of the day in large 18th century urban centres. 


Perception of urban life in the 18th and 19th centuries 
have lingered on, and in a sense combined together to form a night- 
marish image of the horrors of urban life. However, the reality, 
if not the perception of urban life has improved substantially for 


most cities in the world since the 19th century. Governments have 
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accepted a large degree of responsibility for the direction of 
life in urban centres and, through the investment of public funds, 


have succeeded in solving many of the technical problems. 


Yet, the 19th century image lingers on! Despite massive 
and largely successful efforts to improve the quality of urban 
environments during the past century, one is conscious of the feeling 
that "the problem" has not yet been solved. What is the problem? 

A number of solutions have been offered which deal with specific 
issues in the areas of transportation, housing, pollution, etc. 
Components of these particular issues, say transportation, are approa- 
ched with a view to providing piecemeal solutions, such as smaller 
cars, faster trains, bigger airplanes, etc. All of these dwell on 
efficiency aspects, of reducing the severity of the problem rather 

than investigating the basic nature. We have not clearly defined 

the ultimate goals of the system which we are endeavouring to 


improve. 


But the common denominator of all urban issues such as 
housing, transportation and pollution, is man. The reason for their 
existence is to make the environment as comfortable as possible. Or 


stated in another way: these are perceived as contributing to man's 


qualitysolel ite. 


Each individual has a set of needs and society's direction 
is the product of these needs. They range from basic essentials 
such as food, shelter, health through to leisure, status, and 
self-actualization. Paradoxically, it is through individuals’ 
attempts to fulfill these needs more efficiently that urban problems 
have developed. Economic and social forces which make man more effi- 
cient and productive have determined a need for a highly specialized 
division of labour which in turn, requires concentrated population 


living in urban centres. 
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The quandary thus resolves itself into a conflict between 
individual needs and social mechanisms, where the mechanism (say 
the urban transportation system) is designed to serve individual 


needs, yet often threatens to destroy them. 


The Quality of Life 


What are man's basic needs? How do they relate to urban 


transportation planning? 


Transportation is but one of the many attributes of urban 
life. It is, however,a pervasive attribute in that it touches on 
almost all areas in everyday life. It directly affects shelter 
needs by defining how quickly and efficiently one may move from 
home to job, etc. In the psychological areas it affects the right 
to privacy by making people either more or less accessible, it has 
a direct impact on security by providing means of flight from 
threatened areas, providing means of access to aid when it is re- 
quired. Noise, which is a by-product of transportation, directly 
affects the sensory environment. All modes of traffic affect the 
visual environment and may in fact impede pedestrian wanderings or 


other forms of transit. 


In order to understand transportation problems, one must 
first understand the needs for transportation. Why travel? In 
most cases, it is merely to communicate with friends. In many 
ways, transportation can be considered a means of communication or 


as a proxy for communication. Too little thought has been given 


to the full range of alternatives which may directly affect the need 


for physically transporting goods for people. Perhaps it is 
only a matter of public education which is required in order to 
focus the problems of why people travel and what alternatives are 


available. Regardless of the complexity of these questions, they 
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must be asked at the beginning of any transportation planning 


exercise. 


Transportation as a Cause and Effect of Urban Problems 


The most general comment on transportation problems in 
major cities is that it is becoming increasingly difficult to travel 
from point to point. The problem for the individual decomposes into 
a number of segments: should he take the subway, his car, a taxi, 
or should he walk? Each of these alternatives has a different psychic 
and economic cost. Often the most convenient solution for the indi- 
vidual is to use his automobile, despite the high personal cost 
and consequent frustrations. The subway, although rapid, may not 
provide the proper degree of privacy and creature comfort. Other 
forms of public transport,such as buses, most certainly do not provide 
much privacy and comfort. Walking may simply take too long or, if the 
individual is handicapped or aged, provides extreme physical discomfort. 
The individual then, is confronted with a dual problem: does he need 


to travel, and if travel is a necessity, what method should he employ? 


The constraints surrounding individual choice will be a 
mixture of cost, convenience and time. It is essential to realize 
that transportation planning must begin with an assessment of indivi- 
dual behaviour. The public transportation system must either conform 
to individual needs and requirements, or face the risk of under- 


Mti4tzation. 


For the governments,the problem is basically one of provi- 
ding an acceptable range of services. They are concerned with such 
things as expressway systems, traffic control systems, arterial road 
systems around the city, goods movement within the city, commuter 
rail into the city and rapid transit within the city,service transit 
such as buses, transportation terminal facilities for buses and trains, 


parking facilities within the city, etc. These are all specific 
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problems which have been addressed in a specific matter, particularly 
with respect to existing engineering techniques. The specific- 
problem approach results in a multitude of engineering alternatives 
for each particular problem. It does not solve the basic issue. What 
is required is a flexible transportation strategy intergrated into a 
concept of a desirable urban environment, rather than some rigid 
long-range transportation plan which considers all of the technologi- 


cal aspects but none of the human characteristics of the user-group. 


One vital component of the flexible transportation strategy 
is an explicit recognition of the interface between urban transporta- 
tion and all other elements contributing to the urban quality of 
life; the connection is particularly strong between transportation 
planning and land-use planning. In that connection, transportation 
systems act as both support mechanisms for other urban elements and 


as causes or catalysts of other activities in the urban system. 


A simple example will illustrate the cause/effect rela- 
tionship between urban transportation and other dimensions of urban 
life. The municipality of Metropolitan Toronto is presently comple- 
ting an extension of the North-South Yonge Street subway. The final 
cost of the extension is $67 million. The effect of the extension 
far exceeds the direct effect of this expenditure. First of all, 
it has spawned the development of approximately $10 billion worth of 
living and office accommodation along its route. This has a displa- 
cement effect as individuals and businesses tend to move from less 
desirable locations into the new Yonge Street corridor. Clearly 
this puts an additional strain on municipal utilities. 

It accelerates the growth of urban blight in the depressed downtown 
core and re-allocates the fiscal base between the municipalities 
which comprise Metropolitan Toronto. Furthermore, it re-orientates 


the entire nature of the transportation system, causing an additional 
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strain on east-west traffic in the northern section of the city, 
and reducing demand for public transportation in the southern seg- 


DENCEOLeCOeeCLEN. 


There is little doubt that the decision to build an 
extension on the Yonge Street subway will have an irrevocable effect 


on the growth of the urban region in and around Metropolitan Toronto. 


The entire question of urban transportation has been ade- 
quately summarized by Mr. Hans Blumenfelt in his conclusion to a 
study paper for the First Canadian Urban Transportation Conference 


in February 1969. 


"Transportation is not an end in itself 
but a means to hier productivity and a full 
life. Its benefit must be measured in these. 
terms, as are those of education, housing 
or health care. Like these, urban transpor- 
tation is not purely a local matter, but a 


legitimate subject of national concern". 


Blumenfelt has raised an additional point not yet mentioned 
in this paper. Transportation is more than a bedevilling problem; 
it is a general problem which affects all Canadians and in order to 
solve it, solutions must transcend the interests of particular levels 


of government and seek a national concensus. 


The bulk of the remainder of this paper will be an attempt 


to come to grips with this requirement. 


ThesObjectivessorethe Rosi tion Paper, 
This paper is not designed to generate a great deal of 


empirical data on "The Transportation Quandary"; rather it argues the 
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necessity of a particular approach to planning transportation 


systems for the future. 


and will follow the following format: 


1) 


iy) 


14) 


iv) 


v) 


vi) 


A brief examination of the physical parameters 

of transportation requirements for the future. 

An examination of the nature of planning for 
urban and transportation systems with a 
particular focus on the need for articulate 
definition of goals. 

Some postulation on the nature of decision-making 
in government and their impact on the need for 
Tri-Level participation in transportation 
planning. 

A comment on the assumptions both implicit and 
explicit, which are contained in many current 
transportation planning efforts. 

Documentation on the existing administrative 
structures, particularly government jurisdictions, 
and their constraining effect on future-planning 
for transportation systems. 

A set of general recommendations for a more 
meaningful approach to planning for the future 


of urban areas in Canada. 


This is broken into separate components 


026 


C-8 
Il. THE PHYSICAL PARAMETERS OF THE TRANSPORTATION PROBLEM 


Twentieth Century Man 


If the evolution of man was traced over the past few 
centuries it could be shown that modern man is distinguished by two 
characteristics: 

(a) His life-pace has accelerated to a point where 
speed and physical mobility are enshrined as 
indices of human achievement. 

(b) His economic well-being has enhanced his 
purchasing power but complicated his life 
by requiring a highly specialized division 
of labour which has thrust him into compli- 
cated sets of organizations e.g. factories, 


institutions and communities. 


If man in society continues to move in the same direction 
and the implications of this direction is projected, we would be 
looking at the implications of man's increased need for mobility 
and urbanization. The remainder of this chapter presents some 
forecast data, and traces their implications for transportation at 


both the national and local levels. 


National Perspective 


By the year 2000, it is expected that Canada will have eight 


cities of population greater than one million; nine cities with 
populations which fall in the range between 250,000 and one million; 
and 39 others with population between 50,000 and 250,000. Current 
projections indicate that by the year 1981, 85Z of Canadian popu- 
lation will live in urban centres; by the year 2001 this ratio will 
increase to 94.1%. The degree of urbanization in 2001 represents 


a 27.8% increase over the 1966 level of 73.6%. By 2001, Montréal 
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and Toronto will continue to be by far the largest Canadian cities, 
each having a population of over 5 million. Vancouver will be the 


third largest city with a population approaching 2 million. 


As Canada's population expands and becomes increasingly 
affluent, greater stress is being placed on transportation systems. 
The population is becoming increasingly mobile. Inter-city and inter- 
regional carriers are assuming greater importance. With improvement 
in the speed and convenience of transportation, with the growth of 
leisure time, the acceleration of business travel due to the expan- 
sion of industry and commerce, we can project substantial growth of 


total passenger requirements to the year 2001. 


Total passenger miles for Canada are expected to increase 
from 133 billion miles in 1971 to 465 billion in the year 2001. This 
indicates more than a tripling of passenger travel in a period when 
Canadian population is expected to increase by something less than 


70Z (Systems Research Group, Canada 2001, 1971). 


Figure C-l1 breaks down the anticipated increase in total 
demand for transportation into the principal modes of travel. From 
the data, it would seem that commercial air traffic and passenger 
car traffic will experience the greatest increases, becoming by 
far the most significant means of transportation. Automobile travel 
is expected to approximately triple; air travel is expected to 
show a 200 fold increase; rail travel is expected to approximately 
triple and bus travel is expected to quadruple. Air travel is 
expected to capture an increasing share of passenger miles with 
the other three modes of transportation decreasing. The major 
concessions in passenger miles travel will be made primarily by the 
automobile with a relatively insignificant increase in rail transpor- 


tation. 
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Thus far,we have concentrated on a discussion of passenger 
transportation requirements. But, a much greater segment of 
transportation systems is devoted to servicing freight requirements. 
Forecast data show that freight ton miles will increase seven fold 
before the year 2001. This contrasts significantly with the fore- 
cast that passenger miles will approximately triple, and the popu- 


lation forecast showing a 70% increase. (S.R.G., Ibid). 


From this brief statistical exercise, a number of general 
observations may be made: i.e., 

(a) Canada can be expected to continue its develop- 
ment as an urbanized society. 

(b) Canadians will continue their quest for more 
mobility, of both person and goods, creating 
a large demand for transportation facilities. 

(c) Canadians will continue to seek the most 
comfortable mode of transportation which, given 
today's technology, seems to be the automobile 
for short and medium distances and the airplane 


for long distances. 


Let us turn from the national view and examine transportation 


requirements from the urban perspective. 


Urban Perspective 


First, let us examine forecasts of urban transportation 
requirements, by mode of transport. This is shown on Table C-1 on the 


following page. 
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Keeping in mind the limitations of forecast data which 


are linear extensions of past performance, Table C-1 shows that the 


automobile is expected to capture an ever-increasing share of the 


market, moving from 97.6% in 1971 to 99.1% in the year 2001. =Bus 


travel is expected to decrease from 1.7% of the market in 1971 


to.03GZ0ine thevyeare20015 


Other forms of urban public transport 
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are expected to decrease from 7/10 of 1% in 1971 to less than 1/10 
of 1Z in the year 2001. Clearly, ways of dealing with these automo- 
bile problems will become crucial in resolving the urban transporta- 


tion dilemma. 


Although a simple 3Z increase in the automobile's share 
of urban transportation requirements during the next 30 years does 
not seem like an overwhelming change from the present, when consi- 
dered in association with a large increase in the scope and degree 
of urbanization in Canada, with its attendent growth of suburbs and 
urban sprawl, clearly this small percentage increase in automobile 
usage will have a tremendous impact on urban life. As the number of 
automobiles per household tends towards the saturation point, and 
the automobile becomes an even more important vehicle for urban 
transportation, it will compound existing problems of air pollution, 
parking, urban sprawl, municipal finance, and continue to destroy 


existing neighbourhood configurations. 


There are two problems implicit in this statistical fore- 
cast of future urban transportation requirements; 

(a) What kind of cities do we wish to build for the 
future and, 

(b) If the answer to (a) suggests that urban policy- 
makers provide for a certain optimal car-transit 
mix of transportation systems in order to provide 
for this desired future, how is it going to be 


implemented? 


Let us leave the first question aside (and return to it 
again in Chapter IV) and examine the matter of implementation more 
carefully. The question of designing and implementing an optimal 


transportation system, with an appropriate car-transit emphasis, 
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is essentially a financial one. What are the financial dimensions 


of this problem? 


Some indication of the problem is shown on Table C-2 


TABLE C-2 


RECENT TRANSPORTATION STUDIES BY 
25 CANADIAN CITIES 


Type of Plan No. Degree of Implementation No. 
Comprehensive 9 Completely implemented 10 
Transit only ne Partially implemented 40 
Expressways Ly, Not implemented at all 24 

- Highways only 6 No indication oat 
Traffic operations 20 


Parking or specialized 11 


General planning Lah 
Lota 85 Toca t 85 
Source: CFMM, Submission to the Federal Provincial Tax Structure 


Committee, page ll. 


This table illustrates the number of transportation plans 
conceived by 25 Canadian cities during the past decade by type of 
plan, and their present state of implementation. It would seem that, 
of the 85 plans enumerated, only 10 had been completely implemented 
while the others are either in some stage of implementation or have 


been allowed to die on the drafting board. 


There may be many reasons for such a low success factor 
in the implementation of transportation plans for Canadian municipa- 
lities. Most of the plans have been drawn up by private consultants; 
consequently many of them could not bear the brunt of public and 


political scrutiny. 
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The bulk of the failures though, were probably due to the 
uncertainties and inflexibilities of municipal financial bases. 
Some of the financial difficulties which municipalities encounter 
in raising capital funds for transportation facilities are indicated 
below on Table C-3 which compares expenditures on roads during the 
1966-71 period to requirements which have been established in formal 
study recommendations for representative urban areas in Canada. The 
Table shows that none of the centres come close to matching their 
requirements and total actual expenditures accounted for approximately 


1/3 of the requirements. 


TABLE C-3 
AVERAGE YEARLY CAPITAL EXPENDITURE ON ROADS: 
REQUIREMENTS VERSUS BUDGETED AMOUNTS -- 1966 -- 1971 
Requirements as per Study Projected Scale of 
Recommendation Budget Expenditures 
Urban Area $000's $000's 
Vancouver 16,000 3,000 
Ottawa-Hull 29 ,000 2) Shes 
Edmonton 10,000 3,000 
Hamilton 127,000 97200 
London 3,300 690 
Victoria 3,000 649 
Total 73), 300 26,972 


Gap -- 46,328 


Source: CFMM, Submission to the Federal-Provincial Tax Structure 


Committee, page 10. 


Huge amounts of capital funds are required to construct 


transportation facilities for the needs of Canadian municipalities 
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during the next 3 decades. Without entering into a tedious, theore- 
tical discussion on the nature of municipal, provincial and federal 
government taxation bases and their degrees of regressivity and 
elasticity, it is clear that local governments alone cannot fund an 
appreciable portion of these expenditures. Although a number of 
provincial governments are beginning to realize this imperative, 

few have put themselves on public record as accepting a basic respon- 
sibility for maintaining a given quality of urban transportation. 
Furthermore, the federal government,with its most general power over 
taxation, has been reluctant to commit itself to any degree of general 


planning and funding of urban transportation systems. 


Funds for capital expansion are not the only financial 
need in the development of effective urban transportation systems. 
In urban transit systems, i.e., public or private services such 
as inter-urban buses, street cars, and rapid transit facilities, 
there are disturbing financial trends which may strain the develop- 
ment of an efficient transportation system. That is, as the auto- 
mobile becomes more attractive as a means of private urban transport- 
ation, it is reflected in the diminution of revenues for public 
transit systems. Also, given that public transit systems are labour- 
intensive, the effect of unionization and inflation is shown in 
rapidly escalating costs. Figures C-2 and C-3 below document these 
trends, where Figure C-2 shows the downward trend of passenger revenue 
in transit systems for both Canada and the United States and Figure 


C-3 shows the steep upward trend of hourly wage rates for bus drivers 


in Ganada- 


This economic quandary is typical of most transit autho- 
rities for urban centres in Canada as well as the United States. 
Unfortunately, it has fostered a "break-even" philosophy which has 


led to an ever-increasing rate structure and, in the face of an 
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elastic demand for transit facilities, has tended to worsen the 
revenue situation. (See Chapter IV for a more comprehensive discus- 


sion of the break-even philosophy). 


Demands on Government Policy 


This chapter has focused on the physical parameters of 
transportation problems and underscored the need for increased expen- 
ditures on the construction and maintenance of transportation 
facilities in Canada. There was no attempt to expand the material 
and investigate other avenues of analysing transportation problems. 
Therefore, the only conclusion at this junction is that government 
authorities, at all three levels, should prepare themselves for 
a large scale commitment of government funds to satisfy the basic 


transportation needs of Canadians. 


Except to say that existing trends indicate that Canadians 
will continue to make greater and greater use of the automobile as 
a private and comfortable means of transportation for short-haul 


travel, and airlines for longer distance travel, we have not yet 


examined the nature of Canadian transportation requirements. It is suffi- 


cient to say at this point that they will be large and expensive! 
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FIGURE 2 
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FIGURE 3 
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III. PLANNING AND DECISION MAKING IN GOVERNMENT 


The Role of Government 

From the general statistical overview of transportation 
needs presented in the previous chapter, it was suggested that 
the role of government will continue to expand during the foreseeable 
future. But, what is this role? Effective use of government powers 
will require more than increased government expenditures, which 
after all are nothing more than transfers of earning power from the 
private sector into public goods. Effective use of government 
power will require a fresh innovative approach to planning and design- 
ing urban facilities to anticipate the needs of future generations 


as well as respond to the needs of the present generation. 


The key word is planning! How should government(s) plan? 


The remainder of this chapter is designed to analyse these 
questions, by first assessing the general nature of planning, then 


presenting a series of hypotheses on the nature of decision-making. 


The Concept of Planning 


In its most general sense, planning can be defined as the 
exercise of preparing the set of strategies related to well-defined 
goals and objectives for attainment in some future time. This, or any 
definition, clearly articulates the importance of well-defined goals 
and objectives and the need to project them into some future time 


period. 
Since the object of this exercise is to discuss the nature 
of urban planning, one can begin by outlining the general objectives 


and future time-frame encountered in urban policy making. 


First of all, the general objective of urban planning is 


to plan an urban infra-structure which provides citizens with an 
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appropriate "quality of life". How is quality of life defined? 
Clearly, it differs drastically in the perceptions of different 
citizens. The differences are based on: socio-economic characteris-— 
tics of individuals, their ethnic backgrounds, their age, their 
political or ideological beliefs, their educational backgrounds, and 


a host of personal and emotional attributes. 


Given the existence of a multitude of contradictory indi- 
vidual objectives, generated by the complex body politic, urban policy 
makers must define political trade-offs in developing their first 
approximation of "quality of life''. The exercise is not a simple 


one! It involves striking a fundamental political equation which 


balances the interest of one particular group of individuals (or single 


individual) against others. 


The problem is made more difficult by the need to both 
anticipate and postulate the future. The perceptions of a cross- 
section of the population in 1972 are conditioned on historical expe- 
rience and current realities. Today's reality is tomorrow's expe- 
rience and there is no assurance that with the passage of time the 
two can be equated. There is no assurance that today's concept 
of tomorrow's desire for quality of life is any reflection of 


tomorrow's reality. 


Despite the significant constraints to the development of 
urban policy given the difficulty of specifying objectives for future 
action, one imperative force remains intact. It is essential that 
any urban policy begin with some definition or desired aims related 


to individual needs in life style and quality. 


Urban planners (or for that matter economic, social and 


educational planners) tend to take a practical view of planning as an 
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exercise in forecasting, either: 
(a) Forecasting past experiences into the future or, 
(b) Forecasting requirements which are defined by 


a conscious goal-choice. 


Although both elements are necessary in virtually all 
planning exercises, there is an important methodological distinction 
which tends to occur in practice. Planning exercises which begin 
with forecasts based on historical experience often end by postulating 
a future no different from the past. Care must be taken to insure 
that the planning exercise is not devoid of goals and objectives, 

e.g. that an exercise such as Chapter II of this paper not be presented 


as a plan. 


Our concern with this arid, unimaginative form of planning 
is especially pervasive in light of the bulk of the research and 
development efforts in the field of urban transportation planning. 
Since it deals mainly with mechanical concepts related to physical 
flows, there is a great emphasis on enumerating and counting these 
elements which can become the basis of some historical profile to be 
extended into the future under the guise of "needs and requirements". 
But identifying these physical requirements is only a partial solution 
to the planning exercise; it overlooks the possibility of constructing 


a future drastically different from the past. 


Conversely, notwithstanding the inherent problems of 
defining social and economic goals for a dynamic, diversified society, 
planning should not be carried out without any reference to the past. 
History acts as a benchmark to the future in that it helps define 
constraints to policy and provides a realistic grounding for its 


attainment. 
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In this rather abstract discussion of planning,we have 
implicitly developed a rationale for planning action which transcends 
traditional institutions of government. It has been suggested that 
urban planning in general, and transportation planning in particular, 
begin with a clear statement of goals and objectives. These goals 
cannot be formulated by any one level of government,since each 
level, acting individually, serves different types of citizens. The 
federal government must plan for and allocate resources to rural 
and urban citizens living in all ten provinces of the land. This is 
the most hybrid and complex body politic. The provincial governments 
are somewhat closer to their body politic, but must still deal 
with a citizen which is part rural and part urban. Local governments 
are obviously closer to a much more homogeneous citizenary and 


must deal with matters which affect them vitally on a day-to-day basis. 


Effective planning, and particularly the meaningful defi- 
nition of goals and objectives related to urban life,can only be 
carried out if all three levels of government maintain close liaison 


and a participatory decision-making mechanism. 


This argument is made even stronger if one examines the 


nature of decision-making in government. 


Decision-Making in Government 


In planning for urban change, the problem is compounded 
by the fact that there exists a complex set of goals prescribed by a 
multi-dimensional body politic and,in some way, attributed to the 
"Desired Future of the Urban Area". The problem then is a political 
one and is solved when politicians gauge the needs and wants of 
citizens and attach them to policy directions. How successful are 
Canadian politicians at all three levels of government in gauging 


the needs of Canadian citizens? 
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Before continuing, it should be emphasized that this 
analysis of decision-making and planning in government is not intended 
as a criticism of Canadian politicians. Rather, it is designed to 
emphasize that any institution such as government must deal with 
an inherent inertia, related to its internal structure, before it 


can be directed to effective planning. 


The major internal constraint effecting any political body 
(or individual) and its capability to plan and define effective 
policy relates to its perception of needs. How accurately do politi- 
cians, or more realistically, can politicians gauge the social and 
economic needs of the citizens which they represent? There are a 
number of simple reasons why some of these perceptions may distort 
reality. First,consider the operating nature of governments, composed 
of politicians and permanent staff or bureaucracies. Although in 
practice these two elements must work in close liaison with each 
other, their basic perception of human needs are often at variance. 
Politicians in a democratic society must always be concerned with a 
possible reversal at the polls; their time horizonis relatively 
short in nature. Civil servants on the other hand, although they 
have permanent appointments, have personal careers to be concerned 
with and are faced with a different form of maintenance problem. 
Public policy is formed as an amalgam of these two highly dissimilar 
dimensions of fundamental interests; and although the public welfare 
is the general objective of both politicians and bureaucrats, the 


path to its attainment is often a difficult one. 


Consider next the more important issue related to the 
political perception of human needs in government. To what extent 
is the accuracy of the perception related to the size and scope of the 
"Body Politic" which a particular level of government is responsible 
to? This is a much more vital question to be appraised on the eve of 


a Tri-Level Conference on urban planning and decision-making. 
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Consider the hypothesis that the major role of a politician 
is to act as a "human sensor" and,in a sense, a vehicle of communi- 
cation between citizens and the administrative machines which generate 
government policies. Avoiding the confusing matter of government 
institutions such as the cabinet system, the monarchy, the bicameral 
legislature, etc. how does the size, scope or level of government 
effect its 'need-sensing'" capabilities? There are two general axioms 
of politics which lead one to conclude that the senior levels of govern- 
ment, those having the broadest body politic, are least able to accu- 


rately gauge needs of citizens related to their quality of life. 


The first axiom is based on the practical nature of voter 
behaviour in modern democratic societies. Recent history has shown 
that voters tend to reward or sanction governments by basing a ballot 
box decision on very general criteria. That is, given the level of 
responsibility of a particular government, its general deportment, 
not specific policy issues having marginal effects on the economic 
or social status of particular voters, determine voters response on 
election day. In simple language, the axiom would state: given a 
very large number of criteria upon which to evaluate a government, 
the voter chooses the most general range upon which to base his election 
day decision. Therefore, senior levels of governments are less 
constrained to choose policies which may have an adverse impact on 


individuals living in particular communities without undue fear 


of voters sanction, even from those individuals adversely affected 
by the policy. 


If this political theory is accurate, it provides an 
a priori case for endowing lower levels of government, i.e., those 
which are responsible to fewer citizens, with greater responsibilities 
for planning and implementing policies contributing to the shape and 


SCruUcCCUresOLe Che qualityrotelire. 
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The second axiom is much simpler! Policy-makers, either 
politicians or public servants, have only a given fixed amount of 
time to devote to petitions and considerations from citizen groups. 
The greater the number of groups, the more apt are policy-makers 
to respond to the most insistant and stridant voices among them. 
Clearly,the senior levels of government are faced with the largest, 
most complex set of petitions from interest groups. From the babble 
of tongues a web of policy must be spun which best serves public 
needs, yet provides individuals living in unique communities with 


the best possible quality of life. 


Again, the argument is in favour of increased participation 
on the part of local government in planning and decision-making 


in areas of policy which effects community life. 


That is not to say that local government should have primacy 
or supreme authority over all very large portions of planning related 
to quality of life in communities. Rather, the logic is in favour of 
a greater degree of participation between governments, each having a 
different perspective on the needs and objectives of individual 


citizens, in the formation of public policy. 


An example of Successful Tri-Level Participation in Urban 
Transportation Planning: The Winnipeg Rail Study 


The urban region which comprises Metropolitan Winnipeg in 
Manitoba has always been an important inter-regional transportation 
nodal point, particularly for both of Canada's national railways 
servicing the resource economy of the West. There have been a 
number of implications for Winnipeg from this situation: a large 
portion of central Winnipeg is devoted to railway land use in the 
form of marshalling yards and rail right-of-ways; municipal revenues 


have been supported by levies on rail company land; urban traffic 
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patterns have been affected by the multitude of rail facilities 
located in Winnipeg; and, the entire urban environment has been 
physically and aesthetically affected by the existence of the 


Gavamtacilities. 


A similar situation exists in many Canadian urban centres 
where 19th century development was based on railways as the primary 
long distance transportation medium, and rail facilities were 


established in areas which have, by now, been engulfed by the city core. 


The relationship between rail facilities and urban amenities 
in Winnipeg came under serious scrutiny when local Council met to 
consider the need for a $15 million replacement bridge crossing over 
a rail classification yard. At this time,it became apparent to 
Council that it was impossible to develop a comprehensive transporta- 
tion plan as long as uncertainties existed on the future disposition 
of rail facilities. On the initiative of local government in 


Winnipeg the "Rail Study" was created to solve this problem 


The study began in January, 1970 in an agreement between 
the Metropolitan Government of Greater Winnipeg, The Federal 
Department of Transportation and Communication, the Province of Mani- 
toba, Canadian National Railways and Canadian Pacific Railways to 
fund and staff a research study which would, in effect, establish 
a base for transportation planning in Winnipeg. The immediate 
term of reference for the study was to investigate alternative 
approaches to the relocation of rail facilities which would best 
satisfy both the requirements of the railways and the needs of the 


citizens of Winnipeg. 


Of the $500,000 cost for the Study, the federal govern- 
ment funded $400,000 while the four other agencies contributed 
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the remainder. Technical direction for the Study was provided 
by two committees composed entirely of individuals seconded from 


the 5 participating agencies. 


The rail study was completed in 1972 and a recommendation 
was made to follow a course of action which would significantly 
improve the appearance and economic texture of urban Winnipeg. 
Furthermore, the criteria on which the recommendations were made 
included considerations of the social benefits of rail relocation. 
For example, the new facility is expected to make 20,000 housing 
units as well as considerable office space available in the down- 


town area. 


There is an important lesson to be learned from the Winnipeg 


Rail Study. Many of the existing urban transportation problems in 
Canada can only be solved through similar exercises of multi-level 
planning and review. Initiative for the activity must often come 

from local governments who act as both catalysts and "need-sensors" 
while senior levels of government can lend both technical expertise 


and their political power to the exercise. 


There are many other examples of Tri-Level participation 
similar to the Winnipeg Rail Study. For example, the planning of the 
second airport as well as the Metropolitan Transportation Centre for 
the Toronto region both indicate that the Winnipeg model is not an 


isolated occurance which cannot successfully be repeated. 


046 


C=-28 
IV. CURRENT ASSUMPTIONS OF TRANSPORTATION PLANNING 


It was once said that every generation has a fundamental 
set of problems, which are usually solved by the next generation 
when the problems no longer exist. But worse still, the second 
generation tends to use its approach to the solution of the first's 
problem as an approach to the problem of the next generation. The 
approach becomes a "conventional wisdom" or set of assumptions 


whose validity is rarely questioned. 


There is a need to appraise and reassess the validity of 
many assumptions which are implicit in current transportation 
planning. It seems apparent that much more basic research is re- 
quired on the role of the city and the factors determining the 
quality of life. Before any attempt is made to forecast the future, 
or what objectives should be chosen for cities and transportation, 


it is necessary to understand what has happened to them in the past. 


Transportation is not the key to solving all urban 
problems. It is generally acknowledged to be an important element 
of the city structure but solutions cannot be considered without 
reference to the general problem of urban planning. Without 
transportation, together with modern communications, the modern 
city could not continue to function. Transportation innovations 
will dictate what is possible, and to the extent to which transport 
policy is directed to achieving urban goals, will help to determine 


what is feasible. 


The attempts to resolve the transportation quandary have 
been characterized by an historical bias on assumptions about the 
nature of need for transportation. Clearly, the historical 
approach has a number of strong advantages. No one can deny the 


need for travel in obtaining either food or building supplies, 
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the need to travel to obtain medical aid, and the need to arrive 
at one's place of business. Yet, there appears to have been too 
little thought given to non-conventional needs and modes of 


transportation. 


There are a number of ways in which the transportation issue 
may be split. There is the obvious separation of goods-transport 
and people-travel. Within the goods-transport segment there is a 
segmentation between durable and non-durable goods. Further seg- 
mentation is possible into liquid, gaseous or solid goods-transport. 
Each sub-set of the phenomenon presents its own unique characteris-— 


tics and requires unique solutions to unique problems. 


Within the realm of people-transport there is a distinction 
between leisure-and-work-transport. One major characteristic of 
both leisure-and-work-travel is the need for communications. We 
travel to talk to our friends, to attend a meeting, to pass on 
documents, etc. In this respect transportation acts as a proxy for 


communications. 


It is yet unclear to what extent such innovations as tele- 
vision, the telephone, telecommunications and computers have 
alleviated the transportation problem. We may find for example that 
the purpose of education is not so much the transmission of knowledge 
as social discipline. It is conceivable that people need not travel 
to go to the movies, to sports events, or to listen to the symphony. 
In fact, there is probably a growing segment of the population which 
prefers to do these things in the comfort of their own home far 


away from the crowd. 


It is clear that the potential of the new communications 


technology has been under-utilized. This is partially due to ignorance 
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of the human attributes and capabilities which they magnify and 
expand. The substitutability of communications for transportation 
has been disputed on the grounds that the emergence of television, 
telephone, computers and other innovations in communications have 
not significantly decreased the transportation problem. Even a 
cursory examination of the evidence would indicate that this view 
is fallacious. Imagine every telephone call being replaced by 
a courier running from office to office, imagine the people at 
home watching television all going to a movie, imagine the television 
sports fans all trying to crowd into nearby stadiums. Anyone who 
has sat in the traffic jams associated with any of these events 
would not long debate the substitutability of the communications 


phenomena. 


A number of examples can be drawn from existing technology 
to illustrate the potential effect of communications innovations 
on transportation. In the realm of people-travel for work purposes, 
consider the effect of a comprehensive computer grid, accesssible at 
individual homes through telephone lines, reinforced by hardware 
which has integrated computer/photocopying capabilities. A large 
portion of the tasks presently performed by office workers could 
be done from the privacy and comfort of the home, with increased 
efficiency. Alternatively, imagine the effect of such an innovation 
on the need for long-distance business travel, which presently 


accounts £04 /07 of airline traffic. 


In the realm of leisure-travel, cable-television, video- 
telephones, and giant screen high quality colour televisions can 
be expected to have a dramatic effect on the need for travel related 


to entertainment purposes. 
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It is interesting to note that all of the innovations in 
communications mentioned in the above paragraphs are at least in the 
prototype stage of development. There are no further engineering 


constraints to their use, only economic and behaviourial ones! 


Communications then, offer one type of relief from the 
transportation problem. Because of the abstract nature of communica- 
tions, it appears that there will be a fairly long time lag before 
the methods are fully adopted and utilized. There is implied a too 
drastic change in life style required to quickly adopt the new 
mode of communication. Psychologically, they may represent a too 


dramatic change from historic preconditioning. 


In the heuristic problem solving approach to transportation 
planning,the stress has been on a definition of the perceived physi- 
cal phenomenon and its attendant constraints rather than a reformu- 
lation of the problem into an entirely different domain such as 
communications. The people/freight bias has been preferred for the 
simple reason that discussions of the problem can focus on real and 
tangible elements. We can all relate to the person standing in the 
rain waiting for a bus, or a person being jostled on an overcrowded 
subway, or a person waiting for delivery of an item from a store. 

It is more difficult to consider totally unique approaches to work 


and every day life. 


The other appeal of the people/freight bias is related to 
classical technology. All solutions seem to hinge on the bigger bus, 
the faster train, the bigger plane, the wider road, and the newer 
Subway. The attractiveness of all these solutions lies in their 
familiarity. All are familiar with how buses, airplanes and subways 


work and what it takes to make them bigger or faster. The libraries 


are filled with academic treatises on queueing theory and the solutions 


to eliminating line-ups. 
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The science of economics assumes that most people 
operate according to economic rational rules and make trade-offs 
which are economically advantageous. The automobile/transit question 
in large urban centres is focused on attracting away from cars 
and to public transit. There are two classic solutions: either 
lower transit fares to levels where they are more attractive than 
the costs of automobile travel, or make the cost of automobile 
travel prohibitive so that few if anyone could afford that option. 
However, in some centres the fare structure of public transit is 
economically attractive, and the number of people utilizing it 
seems to be decreasing over time. Possibly the problem does not 
lie in economics but rather in the behavioural perceptions of surround- 
ing environmantal conditions such as discomfort due to congestion, 


scheduling and noise on public transit system. 


Another large factor is the flexibility associated with 
automobile usage, as compared to the rigidity of travel on public 
transit. Far too often, planners take little trouble to find out 
what kind of cities people want to live in and are prepared to pay 


BOT. 


Another attractive feature of classical solutions to pro- 
blems of urban transportation such as pollution, noise and parking is 
the fact that they appear at least practically solvable. Often 
government officials and planners are faced with the reality that 
their life-time in office may be limited and they should pursue 
solutions which can be brought to fruition during these time spans. 
Their position in posterity may be assured through the accumulation 
of a mass of statistics which attest to the progress which has been 
made during the time that they have been in office. And this pro- 
gress is measured in physical terms such as more cars, more buses, 


larger expressways, etc. 
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There is an inherent appeal to statistical data. One 
feels confident with things that can be measured and described in 
numbers. In additional solutions to the transportation problem 
one can speak of return of vested capital, number of users, cost/ 
benefit ratios, revenue per year, etc. The glaring lack of confi- 
dence in new approaches in the field of communications or the 
field of social engineering is due to the lack of precise guide 
posts. It is difficult to measure abstract benefits. The externa- 
lities associated with any of these abstract actions is so large 
and complex as to be almost incomprehensible. How many people can 
specify the economic trade off between using the telephone, the 
postal service or a personal private means of transportation, such 


as the automobile, for purposes of communications? 
Conversely, how does government either measure the 
social impact of these actions or co-ordinate them to achieve an 


optimal social condition? 


The field of social engineering is even more vague. 


Although procedures are necessary to evaluate the benefits and costs 


of individual processes, it is difficult to evaluate the impact of 


such things as pollution, noise, overcrowding, stress, smell, etc. 


More research is required on environmental standards and the problems 


present a formidable intellectual challenge. A start has already 
been made on the relatively straight forward parameters such as 
noise, atmospheric pollution, hygiene, where some aspects can be 
measured, even if they cannot be satisfactorily controlled. The 
problems of safety in transportation are also receiving attention, 
although there is still need for additional study before they can 


become amenable to any benefit/cost analysis. 
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In summary, in transportation planning, there has been a 
stress on the alternative modes of transportation rather than on the 
question of the need for transportation. There has been too little 
consideration on how urban transportation affects the quality of 
life and the kinds of standards which could define an acceptable 
quality of life. Much more attention should be given the questions 
of why one travels and whether it is necessary, rather than the 


mode of travel and its physical efficiency. 


One technological field which has recently emerged has 
been in the field of management sciences or operations research. 
This has been characterized by a use of heuristic problem solving 
models utilizing mathematical techniques. The power of mathema- 
tical analysis has been extended by the use of electronic computers. 
These applications have resulted in a philosophy which dictates 
that in order to solve a problem one must thoroughly understand 
its elements and their inter-relationships. Comprehension can come 
through two means: the first is by direct observation in the 
physical environment while the second is through the use of a simula- 
tion model which duplicates the behaviour of the physical environ- 


ment through an abstracted set of rules and reduced scale. 


It is difficult to fault the use of simulation models 
in areas where the rules of behaviour are well defined. Such 
application may be in the areas of pedestrian traffic, bus traffic, 
mass transit traffic, aviation traffic pattems, queueing problems, 
and any other areas where physical constraints are clearly defined 


and a test of viable alternate rules is required. 


There are two major drawbacks of simulation modelling. 
First, their effectiveness is limited to analysing the pre-defined 


relationships between the variables described in the model. Often, 
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these inter-relationships are poorly known at best and their 
cumulative effects may not even be anticipated. In attempting to 
model radically new behaviour patterms, such as those in the field 
of social engineering where variables such as pollution, noise and 
stress are to be evaluated with respect to their effect on human 
beings, it is possible that no meaningful model can be formulated. 
All of the variables may be so inter-twined or confounded that they 


cannot be separated for analysis. 


Even if all of the rules and inter-relationships within 
the simulation model are clearly and explicitly defined and they 
accurately represent the real life situation, the data with which 
the model is to be calibrated may not be available. Often, brilliant 
abstract mathematical insights have been useless in application to 
real life problems because the test data which they required was not 


available. 


All solutions to transportation problems must be evaluated 
in light of the ability to finance the various proposals. There 
are two major philosophies of thought on the financing of transporta- 
tion ventures. The money may come from private market, where 
individual private or public agencies invest capital on the assump- 
tion that the original investment plus some reasonable profit will 
be recouped from derived revenues. This may be called the "break-even" 
approach. Alternatively, public financing may be based on social- 
orientated criteria, where it is assumed that there are large 
social benefits to a particular investment of "externalities" 
which cannot be appropriated through the regular pricing mechanism, 
and only large public subsidies will ensure that the investment can 


come to fruition. The public subsidy accounts for these anticipated 


social benefits or externalities. 
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Because of the difficulties in establishing any kind of 
total cost/benefit analysis which transcends the immediate cost/ 
benefit calculations pertaining to the particular enterprise and 


includes the entire range of externalities which are related to it, 


it is difficult to make a realistic analysis of the various alternatives 


available. It seems probable that the total quantifiable social 

costs of private car use in cities are some five to ten times the 
private cost to the owner and to these costs must be added the 
intangible costs of pollution, noise and stress. Too often, the 
preoccupation in public corporations has been with break-even account- 
ing. Public enterprises should be concerned with a total welfare 
function which considers the best combination of pleasurable environ- 


ments and ease of transport, with the lowest overall total cost. 


It seems imperative that in any overall approach to the 
transportation problem, standards must be developed relating the 
quality of life to transportation access and some means formulated 


for quantifying or grading these objectives. 


A number of technical solutions have been proposed for the 
transportation problem. The recommendations follow a cause and 
effect relationship. Often it is easiest to identify an effect 
first, then postulate a cause and follow this up with a solution. 
Throughout this analysis however, it should be pointed out that far 
too little attention has been given to the true alternatives to the 
transportation problem. This means that transformation into entirely 
new and relatively unexplored realms of development such as commu- 
nications and psychological motivation must be more thoroughly 
developed and utilized. Almost without exception all of the solutions 
preferred have been of the variety which stress bigger and better 


or more traditional approaches to transportation. 
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One of the most evident effects visible in our urban 
environment is congestion. Primarily this is caused by a high per 
capita demand for private car transportation characterized by low 
ridership numbers in vehicles, inadequate roads for peak conditions, 
interference between various modes of transport, inadequate traffic 
controls, etc. A number of solutions have been formulated to 
combat congestion. These include staggering work hours, substituting 
communication for transportation, and altering the existing rules 


by which traffic presently operates. 


Parking is another major problem. The problem is based on 
the highly fluctuating requirements for parking; length of time the 
cars must be parked, the number and size of the cars, and poor access 
around parking areas. Sciutions to this problem are physical 
redesign of the existing vehicles, or alternatively and perhaps 


preferably, a solution of the initial congestion problem. 


Air and noise pollution are a serious by-product of the 
transportation problem. A number of secondary solutions are feasible 
to these problems encompassing such things as emission controls on 
automobiles, highway buffer zones to absorb noise, change in fuels, 
but the most effective way would clearly be to reduce or even eliminate 


the need for vehicular traffic. 


The current theology on transit balance in urban centres 
leads to the strong recommendation for substantial public subsidies 
to public transit systems. In any case, the existance of any social 
benefits and externalities whatever in the operation of public transit 
systems counters the break-even philosophy and at least justifies 
further research into the behavioural implications of transportation 


and the quality of life. 
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Finally, of what relevance is this rather abstract 
discussion of the assumption of transportation planning, to the 
major purpose of the Tri-Level Conference? The point is, that 
urban transportation is a national problem of urban life. Even 
if one does not accept that the severity of the problem justifies 
a national approach to its solution, then one must agree that the 
nature of the problem is such that it cannot be solved by 1000 
different agencies, each working independently towards technical 
solutions to problems which are perceived in their narrowest terms. 
What is required, is a more general approach, one which is less 
practical in terms of immediate pay-off, but which can take the 
proper philosophic level of analysis and begin to make global 


recommendations. 
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V. THE JURISDICTION QUESTION 


Historical Overview 

Previous sections of this report have described the phy- 
sical problems encountered in the maintenance of efficient urban 
transportation systems and general political constraints to their 
effective planning. This section focuses on the jurisdictional 
division of responsibilities between the three levels of government 


and its impact on the nature of. planning. 


The best means of analysing the present jurisdictional 
arrangements in transportation planning is to begin with an his- 


torical overview of its evolution since the time of Confederation. 


In the beginning, the major responsibility for transport- 
ation rested in the hands of the federal government. Under the 
threat of American imperialism and an overwhelming need to provide 
a safe, convenient and inexpensive east-west transportation system 
for the fledgling Canadian economy, the federal government was 
totally preoccupied with the question of transportation. The entire 
political history of Canada's 19th century can be told with reference 
to the planning and implementation of the east-west transportation 


scheme. 


Provincial responsibilities and interests in transporta- 
tion began to develop in the 20th century. This was founded in 
part, on the increasing density of population which created a 
demand for more sophisticated local transportation systems and, in 
part,on the development of regional economies which conformed 
largely to provincial boundaries. In addition, the advent of the 
automobile created a demand for a particular type of transportation 
system requiring the construction and maintenance of highly refined 


systems of roads. 
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Thus in the early stages of the 20th century there 
developed a division of labour and responsibility between federal 
and provincial authorities. The federal government was primarily 
concerned with the national transportation system, especially as 
it related to the needs of the national economy, while the pro- 
vincial government became heavily involved in the provision of 
regional and local transportation systems, especially those 
related to the increasing use of the automobile. The far-ranging 
impact of the automobile on the provincial governments is indicated 
by the fact that virtually all provincial government departments 
concerned with transportation where explicitly named "Department 


of Highways". 


After World War II however, there emerged a set of social, 


political, economic and technological conditions which created a 
huge strain on transportation requirements and transcended the 
simple division of responsibilities between the federal and pro- 
vincial governments. To a great extent these impacted on local 
governments with whom rested much of the responsibility, yet who 
did not have a concomitant fiscal authority or planning jurisdic- 


tion for implementation. 


The social, political and economic influence of the post- 
war period included: a large-scale expansion of the industrial 
base, large-scale immigration from war torn Europe, a shift of 
the population base from rural to urban centres, a substantial 
increase in the economic wealth of individuals, an increase in the 
amount of leisure time available to individuals with the economic 
means to utilize it, and finally a tremendous increase in the use 
of the automobile as a means for private transportation. These 
influences have combined to revolutionize the Canadian "style of 


Titew: 


059 


C-41 


The major impact of these influences during the post-war 


period has been on the nature of urban life, both transforming 


Canada from a rural to an urban society and changing the nature of 


urban life as it was known before the war. 


In the words of Hans Blumenfelt: 


"The transformation was set in motion 
towards the end of the 19th century and 
early in the twenties with the invention 
of the telephone, electric street car, 
the subway and the power elevator. Even 
more far-reaching was the impact on the 
city of the automobiles and the truck. 

With the acquisition of these aids to 
communication and mobility the city burst 
its egg-shell and emerged as a metropolis. 
It is worth noting that the telephone and 
the automobile had equally profound effects 
on rural life, fragmenting the old farm 
village and giving rise to huge, scattered 
farms. 

The centripetal migration from the 
country to the city continues on, but now 
there is an equally powerful centripetal 
wave of migration from the city to the 
suburbs. Although on a national scale more 
and more of the population is becoming urban, 
within the urban areas there is an increasing 
decentralization, the interaction of these 
two trends have produced the new form of 
settlement we know as the metropolis." 
(Hans Blumenfelt, "The Modern Metropolis", 


Scientific American, September 1965). 
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Almost all of the great social and economic changes which 
have taken place in the last twenty years have had an adverse 
effect on public transit. The growth of the low density suburbs 
and the superior speed and convenience of the automobile for the 
suburban commuter, rising income, television and changing patterns 
of leisure activity, the shift from the six-day to the five-day 
work week and the decentralization of shopping and employment acti- 
vities have all contributed to the decline in the use of public 


transit. 


All of these remarks about the direction of social and 
economic change and their impact on urban life lead to the familiar 
lament of the urbanologist. How are decision-makers going to cope 
with these massive changes? Primarily, what administrative 


mechanisms exist in this area? 


Let us turn to the existing government institutions and 


their jurisdictional responsibility for transportation. 


Federal Responsibilities 


The federal government plays a dual role in the develop- 
ment of transportation and communication services. One is promo- 
tional, assuring the growth and development of services appropriate 
to the national social and economic conditions of the times. The 
other is a regulatory role, including economic regulations of 
services and technical regulations to meet safety requirements. 
Examples of promotions are: the building of canals, the under- 
writing of railway development, the large investments made in air- 


ports, and the construction of the Trans-Canada highway. 


The Department of Transport and the various crown agencies 


reporting to Parliament through the Minister of Transport have 
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jurisdiction over canals, harbours, shipping, civil aviation. Inter- 
provincial and international pipelines for carrying gas, oil, and 
petroleum products are under the jurisdiction of the National Energy 
Board. Jurisdiction over commercial inter-provincial and international 
highway transport also rests with the federal government but these 
powers are presently exercised by provincial highway transport 


boards under the Federal Motor Vehicle Transport Act of 1954. 


The Department of Communication has jurisdiction over all 
matters relating to telecommunications and the development and 
operation of communication undertakings ,facilities, systems and 


services for the federal government. 


The specific federal agencies involved in maintaining the 
multitude of services related to the functions mentioned above are: 

(a) The Department of Communications 

(b) The Department of Transport 

(c) The Canadian Transport Commission 

(d) National Harbours Board 

(e) St. Lawrence Seaway Authority 

(£) The Canadian National Railways 

(g) Air Canada 

(h) The Department of Public Works 

(i) The Department of Industry Trade and Commerce, 
operating through its Transportation and Trade 
Services Branch 

(j) The Atlantic Development Council 

(k) The Northern Transportation Company Limited 

(1) The Department of Regional Economic Expansion 

(m) The National Energy Board 

(n) Eldorado Aviation Limited 


(o) Canadian Overseas Telecommunication Corporation 
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(p) The Canadian Broadcasting Corporation 

(q) The Canadian Radio-Television Commission 

(r) Telesat Canada 

(s) The Canadian Educational Broadcasting Company 
(t) The Canadian Wheat Board 

(u) The Canada Emergency Measures Organization 
(v) The Department of National Defence 


(w) The Motor Vehicle Traffic Safety Office 


Each of these agencies is responsible to the Federal 
Parliament for administering some entity which affects the trans- 
portation system and indirectly, the quality of life of Canadians 
living in the towns and cities of the land. Few of these agencies 
have entered into a meaningful dialogue with local government to 
develop planning mechanisms more responsive to individual needs and 


requirements. 


Provincial Responsibilities in Planning Transportation 
and Communication Systems 


The role of the provinces in the field of urban transport- 
ation varies considerably across the country and has been changing 
as a number have shown increasing awareness of the magnitude of 
the problem and adapt their policies and programmes accordingly. It 
may best be illustrated through specific references to what is 


actually happening in urban areas in a number of provinces. 


(a) Ontario 

The Province of Ontario has recently undergone an adminis- 
trative re-organization and a new Department, the Ministry of 
Transportation and Communication, was formed in 1971. The major 
impact of this re-organization has been to re-orientate transporta- 


tion planning from a predominant concern with highways to a more 
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general concern with the development of a comprehensive planning 
policy. Moreover, the Ontario government is in the process of 
instituting a regional government structure which requires the 


development of appropriate regional economic and transportation plans. 


In the financial realm, the Ontario Government plays a 
substantial role in the development of urban transportation policy. 
The Ontario Municipal Board (0.M.B.) plays an important role in 
the definition of official urban plans, petitions relating to 
zoning by-laws, and municipal variances. Provincial subsidies for 
urban roads vary with the category of the municipality and the type 
of road. In cities and separated towns the government pays 33 1/32 
of the cost of ordinary roads, including bridges and culverts. In 
the Municipality of Metropolitan Toronto, the province pays 50% of all 


road costs. 


The Province has also recognized a responsibility to 
assist in financing rapid transit, particularly in Metropolitan 
Toronto. A large portion of the Yonge Street subway extension is 
being financed by the provincial government. Moreover, in 1971, the 
Province made a decision to alter Meeronomiesn Toronto's transport- 
ation plan by refusing to allow the continuation of the Spadina 
expressway. Regardless of the direct merits of this decision and 
the arguments on the automobile/transit ratio in future cities, it 
is clear that the province acted without reference to the wishes 
of local representatives and their formally adopted transportation 
plan. The "Spadina Decision" is bound to have a pervasive long term 
effect on urban transportation planning in Metropolitan Toronto. 
One year later, municipal legislators refused to accept the Spadina 


Decision and are still searching for ways to circumvent it. 


064 


C-46 


(b) Québec 


A Department of Transportation and Communication was formed 
in Québec in 1945. In addition, there is a separate Department of 
Roads and a Transportation Board reporting to the Minister of the 
Department responsible for regulating and licensing private carriers 
such as bus companies and truckers. Although at first glance, the 
responsibilities of the Department of Transportation and Communica- 
tions appear broad, in actual fact it does not play a comprehensive 
role in the planning and development of transportation and communica- 
tion in the Province of Québec. Its function is chiefly regulatory. 
No planning function exists within the Department. Although the 
Department of Roads does have an active planning function, it is 
limited to highway planning. Responsibility for other aspects of 
planning and transportation in transportation and communication 


development are spread among several other provincial departments. 


(c) Alberta 

The Alberta Department of Highways and Transport is 
essentially a highways department and does not have responsibility 
for comprehensive transportation and development in all modes 
except highway transportation. Various aspects of the transportation 
and communication functions are spread among a number of departments 
and agencies in Alberta, with no central organization being respon- 


sible. 


(d) Saskatchewan 

The main organization involved in the transportation 
functions in Saskatchewan is the Department of Highways and Trans- 
portation. The Department is similar to Alberta's, essentially a 
highways department with only minor responsibility for other modes 
of transportation. As with Alberta,the responsibility for the 


transportation and communication function is split among a number of 
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departments and agencies with no one agency having an overall 


responsibility. 


(e) Manitoba 
The primary organizations in Manitoba having responsi- 


bility for the transportation function have been the Department of 


Highways and the Manitoba Transportation Commission. The Commission 


utilizes the transportation planning and research staff of the 
Department of Industry and Commerce and has been involved with all 


modes of transportation. 


In areas of finance, Manitoba is quite generous with 
local governments. The Province pays an equal share of the capital 
and maintenance costs of a "regional street system", including land 
acquisition costs, 50Z of all capital costs on approved roads 
(criteria for defining approved roads are jointly developed by 
provincial and local governments), 50% of the cost of acquiring 
buses for urban transit, and provides a refund of the fuel tax 


to transit authorities. 


Despite its financial commitment to urban transportation, 
Manitoba has not taken the initiative to promote comprehensive 


transportation planning in its urban areas. 


(f) British Columbia 

The Provincial Government makes grants to the cities of 
Vancouver, Victoria and New Westminster, for capital expenditures 
approved on major expressway projects; an annual total provincial 
appropriation of $500,000, being divided among these three cities 
roughly on a mileage basis. In the smaller municipalities of the 
Metropolitan Vancouver area, the province may pay the entire cost 


of non-freeway arterials and freeways. 
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A major review of Vancouver's transportation plan was 
carried out by consultants in 1965. The reviews strongly supported 
the need for a development programme of freeways and crossings in 
the Vancouver Metropolitan area over a 20 year period with the 
cost estimated at $400 million. The consultants urged an immediate 
Start on certain base sections of the system along with a more 
detailed study and engineering design with respect to certain 


other specific elements of the system. 


It is obvious that the City of Vancouver cannot undertake 
a major share of a plan of this magnitude in view of the purely 
nominal financial assistance now extended by the provincial govern- 


ment. 


To summarize Provincial involvements in planning trans- 
portation systems, it is clear that most provinces are reluctant 
to become identified with the primary responsibility for planning 
and financing urban transportation systems, beyond inter-city roads. 
This is a serious impediment since constitutionally municipalities 
receive their authority by virtue of Provincial legislation and 
cannot be expected to launch comprehensive planning on their own 


initiative. 


Municipal Responsibilities: The Financial Reality 


Given the large number and variety of municipal jurisdic- 
tious in’ Canada, it is difficult to be specific when outlining their 
jurisdictions and responsibilities in planning urban transportation 
systems. However, there are two general statements which can be 


applied to most municipalities. 


First, municipalities have no direct and formally accepted 


means of interfacing with federal agencies. They certainly have 
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formal contacts, and in fact, municipal governments can focus a 
good deal of political pressure on the senior government, but the 
lack of a formal relationship prevents municipalities from making 


strong representations on matters of local concern. 


Secondly, in their dealings with Provincial Governments, 
local governments have a more straightforward relationship. Since 
municipalities have been created through Provincial enabling 
legislation, the Provincial Governments have over-riding authority 
over local councils. This authority can be expressed in many forms 
such as orders-in-council, through buffer agencies such as the 
Ontario Municipal Board or through political pressure on individual 
councillors. The most famous case from recent history demonstrating 
the influence of a Provincial Government on local transportation 
planning, occured in the "Spadina Decision" where the Ontario 
Government, by order-in-council, forbade the municipality to continue 
the construction of the expressway. Prior to the Cabinet decision 
the Ontario Municipal Board had an opportunity to curtail the project 


but decided, on a split decision, not to interfere. 


The Spadina Decision illustrates one other fact of life 
for municipalities. Regardless of their jurisdictional constraints, 
the most potent weapon against local primacy in transportation 
planning is finance. Even if the municipality of Metropolitan 
Toronto decided to test the strength of the Provincial veto, 
municipal resources could not begin to complete the project. Most 
municipalities do not even have the financial resources to prepare 
an adequate comprehensive transportation plan, either using in- 


house personnel or by hiring private consultants. 


The elements of local financial problems are complex. 


Generally,they resolve around the following factors: 


068 


C-50 

(a) Local tax bases are regressive and inelastic, 
and have little capacity to produce a larger 
revenue source. 

(b) Local levies must support a large portion of the 
total expenditure on public education, much of 
which is out of control of municipal authorities. 

(c) Net municipal indebtedness has reached an 
alltime high in Canada, at a time when senior 
levels of government have virtually exhausted 
domestic debenture capital at reasonable levels 
of interest. 

(d) Voter antipathy to increased "visible" taxes, 
such as property taxes, is accelerating. 

(e) Many senior government projects are being 
initiated which require expensive municipal 
services not covered in the original funding. 
For example, a low income housing project will 
require expensive education, sewer, and water 
support services which must be provided out 
of municipal appropriations, from the 


inelastic, regressive local tax base. 


From the standpoint of planning for expensive innovative 
transportation systems, especially those providing public mass or 
rapid transit facilities, municipalities must frequently face large 
risks in the face of uncertainties, yet possibly not reap all of the 


attendant benefits on behalf of local citizens. 


Risks and uncertainties are based on: uncertain knowledge 
of senior geovernment response; fear over future unknown financial 
consequences; the possibility that only part of the plan can be 


implemented so that given only partial completion of the project, 
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the completed portion will be under-utilized; and, that operating 


costs of investments in public transit will cause financial hardships 


in the future. 


In addition, it may be argued that given the risks atta- 
ched to many innovations in urban transportation, e.g. commuter 
train and dial-a-bus services,may generate huge unanticipated 
operating cost, computerized traffic control systems may fail to 
operate etc., some of the benefits of success will be "externalized", 
in that other localities may borrow the innovation without having 
to face either the risks of the innovation or many of the large 
experimental costs. Clearly, this argument leads to the conclusion 
that senior levels of government representing the larger constitu- 
encies are the most appropriate sources of funding these types of 


projects. 


To summarize the municipal responsibility in transporta- 
tion planning, it is fair to say that local governments have a 
large degree of effective responsibility in planning urban trans- 
portation systems yet are constrained by a lack of formal authority 


and severe financial limitations. 


Jurisdictional Constraints to the Investigation of Alternatives 


By virtue of history, circumstance and financial capabili- 
ties, the three levels of government are currently operating in 
three separate, loosely defined, occasionally overlapping spheres 
of authority for the development of transportation systems in 
Canada. The implication of this tri-partite structure is that 
planning tends to take place in the three separate functional 


levels with adverse effects on each level. 
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The federal government has an historic interest in long 
distance transportation, especially as it relates to the interest 
of the national economy. In addition, its responsibilities include 
the area of communications and it administers the CBC, Telesat, the 
CRTC, etc. This dual set of interests justifies a major concern 
with transportation in its most general qualities and provides a 
rationale for federally-sponsored research on future-oriented trans- 


portation systems. 


Provincial governments have been preoccupied with the 
development of regional economic bases and the support transporta- 
tion systems. In the past, they have exhibited a great deal of 
interest in the development of road systems. They have become more 


aware and concerned with general communications systems, but only as 


they relate to the needs of the region. Some provinces are developing 


an awareness of urban transportation needs, while others are backing 
into it only as a matter of sheer necessity. Circumstances will 
force all provinces to come to grips with this question in the very 


near future. 


Municipalities,on the other hand,are on the firing line 
in the urban transportation issue. Their's is the role of finding 
immediate solutions to the immediate question of coping with a 
rapidly expanding, somewhat threatening,urban space. They are 
concerned with the day-to-day matter of operating urban transporta- 
tion systems which seem to grow smaller and less capable of hand- 
ling the increasingly intricate transportation needs of urban 


citizens. 


It would seem that the three levels of government are 
approaching the transportation problem like the three blind men and 


the elephant in Aesop's fables. The analogy will not be carried 
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forward to suggest which of the governments are perusing the trunk, 


the ear or theetall: 


072 


C-54 
At BB SUMMARY 


In general, this paper was designed to assess the general 
trends in urban transportation in Canada, identify major problem 
areas, and describe the administrative/political constraints to 


successful solution of the problems. 


(a) All scientific forecasts indicate that over the 
immediate future, Canada will become increasingly 
urbanized to an extent where urban problems, and 
in particular the problem of urban transportation, 
will be more acute. 

(b) If an acute urban crisis is to be avoided, or even 
forestalled, then all three levels of government 
must acknowledge the existence of the problem and 
seek collectively inspired solutions. This is 
particularly true for urban transportation problems 
where the physical and administrative requirements 
have compounded to demand immediate concern by all 
authorities. 

(c) Canadian governments, particularly senior levels of 
government, have only recently become aware cf 
urban transportation problems and are reluctant to 
become identified with the responsibility for 
solving these problems. 

(d) Local governments do not have the financial base to 
initiate significant expenditures on comprehensive 
transportation systems. 

(e) There is a great need to take a more comprehensive 
approach to urban transportation planning, given that 
transportation is a vital factor which has both a 
catalytic effect on, and may itself result from,other 


urban factors such as land use planning. 
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In all urban planning efforts, there should be a 
concerted effort made to define the goals and 
objectives of government administration, 
especially as they may be derived from social 
perceptions of desired "quality of life". 

Yet, it is exceedingly difficult to define a 
socially acceptable quality of life, both from 
the political point of view, because of the 
difficulty of making trade-offs between competing 
individuals’ personal objectives, and from the 
standpoint that the quality of life cannot easily 
be measured. 

Most current transportation planning exercises 
are technical in scope and are directed at 
solving particular physical and mechanical 
problems of transportation. Few begin with the 
proposition that the transportation system should 
be designed to serve people who are seeking a 
particular life-style. 

A forecast of past trends in Canadian transporta- 
tion demands would suggest that future generations 
of Canadians will become increasingly dependent 
on the automobile and airplanes as modes of 
transportation. 

Yet, studies of large urban centres would suggest 
that extended use of the automobile as a private 
means of intra-urban transportation will generate 
heavy social costs in the form of pollution, 
neighbourhood blight and emotional stress on 


individuals. 
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On the other hand, no generally appropriate statement 
may be made on the "optimal automobile/transit 

ratio" for cities of all sizes and circumstances. 
There are many smaller towns and cities where 
dependence on the automobile for urban transportation 
may be quite desirable from the social standpoint. 

In most public transit systems, there is a "breek- 
even" philosophy towards current operating costs and 
revenues. This approach to financing transit systems 
overlooks many of the social and external benefits 

of public transit and the opportunity costs of using 
automobiles. 

An analysis of the requirements of planning related 
to the articulation of social goals and objectives 
and the nature of government decision making leads 

to the conclusion that lower levels of government are 
inherently more sensitive to the basic needs of 
citizens related to their quality of life. 

All conclusions in the research paper underscore the 
need for a tri-level vehicle for planning and 
financing urban transportation systems which would 

be responsive to the needs of future generations of 
Canadians. The "vehicle", if it is to be successful, 
must be powerful enough to overcome jurisdictional 
anomalies, yet preserve the identity and roles of the 


three individual levels of government. 
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Canada's housing policies are rooted in the assumption 
that housing is a product, a commodity. It is merely another, in 
a series of consumer goods, to be produced and sold on the market 
like automobiles, Securing housing -~ like the purchase of 
any other commodity -- is considered to be a private function. 

The quality of housing purchased ~- its design, size, 
layout, neighbourhood setting -- depends upon the amount of money 
the purchaser 1s willing to pay.) The higher sthes price chesbectter 


the housing. 


If the housing market is efficient, it will act as an 
adequate instrument in the allocation of housing. As long as the 
market operates efficiently, the theory goes, Canada's housing needs 


will have been effectively attended to. But: 


...the axioms of market economics state 

that they can efficiently produce and 

distribute goods and services if the 

economy starts with the society's desired 
distribution of resources. Market economies 

do not necessarily create this distribution 

and they will not necessarily regenerate it once 
created...Just as an “efficient'' street sweeper 
is ultimately inefficient if it is always sweep- 


"efficient! 


ing the wrong street, so is an 
market economy if it is always responding to 


the wrong set of weighted preferences...1 


1. Lester C. Thurow, "Goals of a Housing Program", in Papers 


Submitted to the Subcommittee on Housing, House Committee 
on Banking and Currency (Washington: GPO, 1971) pp. 441-442. 
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How, then, has Canada assessed the effectiveness of its housing 
markets? How has housing need been identified? How has "the 


housing problem" been defined? 


Canada has measured its housing need by the traditional 
count of the number of new units which must be built so that each 
household has decent, safe and sanitary accommodation. The figure 
is computed by: totalling the number of units that are thought to 
be substandard and must be replaced; adding to that the number of 
units needed to permit families to live one to a unit (including 
both new household formation and those presently living with more 
than one family per unit); and then, adding to these figures 
the number of units needed to provide an acceptable level of 
vacancy in the stock. This is the measure used by Central Mortgage 
and Housing Corporation to assess need and project housing policy 
which, at present, is estimated at 2.5 million new units over the 


next decade. 


The estimates are based on aggregate national data and 
apply to Canada as a whole. CMHC makes no attempt to assess the 
need by region, province, or municipality. There are no national 
guidelines for unit targets -- and, therefore, program activity and 
funding -- in each area. Some provinces have attempted to assess 
provincial need for housing, but few have applied any systematic 


method. 2 Housing need surveys can be extremely costly and involve 


sophisticated skills. Few municipalities have been in a position to 


2. New Brunswick, Ontario, Saskatchewan and British Columbia announced 


their intentions to undertake major housing policy reviews, but 


neither these nor the other provinces have initiated a regular, 
systematic collection of data on housing need. 
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undertake such studies.? There is no adequate guide for the 


distribution of provincial investment in housing between munici- 


palities. 


for new unit construction. 


And the municipalities themselves have no guidelines 


But the measure of new unit need used by CMHC (and the 


provinces and municipalities where surveys have been undertaken) 


does not provide any information either on the quality of existing 


housing beyond a statement of the number of units in need of major 


repair that must be replaced, 


or on housing cost. The federal 


position is that housing conditions have been constantly improving 


and that the amount of deteriorated housing should continue to 


diminish and might even disappear over time. 


4. 


Dwellings in need 


Table D-1 
DWELLINGS IN NEED OF REPAIR AND NON-HOUSEHOLD FAMILIES 


Families not living 


Year of major repair in own Household 
1945 594,000 382,000 
foley 458,000 321,000 
LoL 259,000 236,000 
Bo, 11:3;,000 120 ,000 


Source:) Computed from Housinevin Canadas (GMHC..107l)op..3/. 


A 1971 CMHC report stated:4 


Metropolitan Toronto, for example, undertook a survey of this 


type in 1969 (Paterson Planning and Research, Housing Needs in the 


Metropolitan Toronto Planning Area, March, 1969.). Although the 
survey was relatively simple and straightforward, and relied on 
existing data, it cost several thousand dollars and required 


funding assistance from CMHC through its National Housing Act Part V 


Research grants. 


Housing in Canada, A Supplement to the 25th Annual Report of 
Central Mortgage and Housing Corporation, (CMHC, 1971) p. 37 
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...(The figures show) the progress that has 
been made in improving Canada's housing 
conditions. (They) are indeed remarkable, 
indicating that we have been chipping away 
at the shortage and obsolescence at the rate 


Of abouts, 00a year... 


The report also notes that in 1951, 13.4 per cent of all units were 
in need of major repair and, in 1961, only 5.6 per cent remained in 


that category. 


How reliable are these statistics on housing quality? How 
suitable are they to form the basis of housing policy? Several 
recent studies -- both in Canada and the United States -- have 


documented the inadequacy of this measure of housing quality. 


...(The housing quality data were) gathered 
by census enumerators who were untrained 
observers, casual employees, many of them 
housewives. They completed the census form 
after seeing only the exterior and front door 
Ora building: “In the context of a lengthy 
interview, with a detailed questionnaire to 
fill out, they would spend a minute or two 


analyzing the condition of the building. 


They are instructed to define major repairs 

as involving at least one of the following 

major structural deficiencies: (1) 

sagging or crumbling foundation; (2) faulty 

roof or chimney; (3) rotting door sills or window 


frames; (4) interior badly in need of repairs. 


079 


D=5 


Even experienced real estate appraisers, after 
exhaustive examinations of foundations, supports 
and electrical wiring, would be likely to disagree 
on such evaluations. How can inexperienced enume- 
rators, looking in from the front door, be expected 


to make valid judgements?...- 


In Montréal, in the 1961 census, Statistics Canada 
(formerly the Dominion Bureau of Statistics) found 7 per cent of 
the units "in need of major repair", 30 per cent "in need of minor 
repair" and 63 per cent "in good condition". A City of Montréal 
survey, undertaken a few months later in the same census districts, 
found 16 per cent of the dwellings 'not habitable", 48 per cent 


"repairable" and only 30 per cent "satisfactory".° 


Given the difficulties in collecting accurate data, 
present statistics show a strong correlation between the age 
of the dwelling, poor housing condition, and low income. Tables 


D-2, D-3 and D-4 present some of this data. 


>. M. Dennis and S. Fish, Programs in Search of a Policy: Low 
Income Housing in Canada (Toronto: A.M. Hakkert, 1972) p. 42. 


6. Conseil des Oeuvres de Montréal, Operation: Renovation Sociale 
(montréal: Cdeso, 1966) pp. 28-29. See also Fried, Housing 
Crisis USA (NY: Praeger, 1971) and Report of the National 
Commission on Urban Problems (Washington: GPO, 1968). 
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in’ Dennis and) Fish, Op. Cit., p. 48 
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Table D-2 
DISTRIBUTION OF NON-FARM DWELLINGS IN NEED OF REPAIR 
SINGLE-DETACHED, OWNER-OCCUPIED - 1961 

Income Household (%) Major Repair (2) Minor Repair (2) 
$2000 18.4 43.5 30.0 

2-4 21.6 29.8 28.6 

4-5 14.1 0 Le 

5-7 224 ILORS: 16.6 

$7000 Dae) SiH 1OeS 

Source: Stats. Can. Cat. 98-505 (1965), Tables E-3 and E-4, as presented 


DISTRIBUTION OF NON-FARM DWELLINGS IN NEED OF REPAIR 
TENANT - OCCUPIED - 1961 


Income 


$2000 
2-4 
4-5 
5-7 

$7000 


Source 


Household (Z) 
one 
3183 
a7 
20.9 
14.0 


: Ibid., Tables E-7 and E-8 


Major Repair (Z) 
B26 


Ome 
24 
3.0 

4.7 


Minor Repair (%) 
Dee 


Sos) 
ubyicge 
16.6 

8.4 
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Table D-4 
™OUSEHOLD FACILITIES BY INCOME —- 1967 
households age of dwelling no no no 
"000 pre-1940 1960 water toilet furnace 

ie Zz ie 2 vs 

individuals 
$1000 104.9 65 118) 13 14 38 
$2000 siossicik 61 14 “2 its) 41 
$5000 LOS 37 BL 3 4 15 
average Teish 7 53 19 8 10 29 

families 

$4000 885.0 54 15 10 14 39 
$6000 So e0 50 16 7 10 34 
$10000 969.3 21 out i 1 10 
average 4328.4 39 25 4 - 22 


Source: unpublished Stats. Can. data, Household facilities Survey, (1967), 
as presented in Dennis and Fish, Op. Cit., p. 49. 


Our present method of collecting information on housing 
units, so much in need of repair that they should simply be replaced, 
is admittedly inaccurate and imprecise. The system has also helped 
to obscure the real policy issue. The purpose in collecting infor- 
mation on housing condition should not simply be to assess the number 
of units to be replaced. Instead, the focus should be on understanding 
the ways in which housing is inadequate -- whether totally dilapi- 
dated or simply requiring moderate upgrading and repairs -- and the 
steps necessary to secure improvement. Our concern for housing 
condition, in other words, should extend beyond a simply assessment 
of the housing that must be replaced, and include an assessment of 


housing which simply needs repair and upgrading. 
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What are some of the things to be considered in evalu- 
ating housing quality? Living in Canada's climate, adequate heating 
is a fundamental requirement. The census collects data’ on the 
number of units that lack central heating. Not surprisingly, the 
proportion of total units without central heating has been dimini- 
shing steadily. In 1961, 32.5 per cent of all households lacked 
central heating; in 1967, 22.7 per cent lacked central heating; by 
1970, the figure had dropped to 19.7 per cent. What the census 
does not tell us is, what proportion of those units lacking central 
heating (defined as "without a central furnace") were adequately 
and safely heated -- with fireplaces, cook stoves, space heaters or 
electric heating. The census data also gives no indication as to 
the number of units with central heating that are inadequately 
insulated or lack storm windows, or are located in buildings in 


which the central heating system does not work properly. 


The number of units that lack exclusive or shared plumbing 
facilities -- no running water, or cold water only, no toilet, bath 
or shower -- have also been steadily declining. (See Table D-5 for 
an indication of change between 1951 and 1970). Once again, however, 
no attention has been paid to whether the plumbing facilities work 


properly: do the toilets flush? Is there sufficient water pressure 


above grade to take a shower? Is enough hot water provided to reasonably 


meet the needs of those living in the unit? 


7. It is interesting to note that, in recognition of the unreliability 


of present methods of collecting data on housing conditions, 


Statistics Canada dropped the questions from the 1971 census. To 


date, CMHC has not moved to establish its own regular surveys 
of housing conditions to fill this basic information need. 
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Table D-5 
DWELLINGS LACKING EXCLUSIVE OR SHARED USE OF PLUMBING FACILITIES 


Year %Z no running % cold water nO mms % no bath or 
water only toilet shower 
TESS 26.0 IhyieAl Shit Bis Y 
L962 9.8 TOeO 14,1 IES Ia 
1966 Dee) Gal 8.6 Lee 
1970 J, Zo 4.9 sig dl 


Source: Computed from: Canadian Housing Statistics 1970 (CMHC, 1970). 


Data on a variety of other aspects of housing quality 
simply are not available. How many units are not properly weather- 
tight, need roofing, siding or improved drainage? How many have 
inadequate or unsafe lighting, wiring or ventilation? Existing 
Statistics Canada data indicate the number of households with more 
than one person per room (the standard measure to assess over- 
crowding). But the statistics do not provide information on the 


size of the rooms. 


What about the external elements that affect housing 


quality? 


».elS a unit correctly defined as standard 

under available data if the lot next door 

is littered with garbage; if the police 
protection is limited; if street lights are 

not provided; if the sidewalk is buckled; if 

the street is full of pot-holes; ...if the noise 


level is excessive .° 


g- Report of the National Commission on Urban Problems, Op. Cit., p. 55. 
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Is the housing adequate if it is immediately adjacent to an 
expressway or a frequently used railroad track? Or, if the 
housing isewithin thesnoisesarea otsan airport? | Or df it is) in the 
path of serious air pollution, or in close proximity to polluted 
waters? Housing price is influenced by, and reacts to, the 
quality and accessibility of services -- transit and roadways, 
parklands, recreation areas, schools, commercial and shopping 
facilities, and so on -- yet public sector indicators of 


housing quality have not yet taken these into account. 


And what about the cost of housing? Housing cost has 
risen sharply in the last decade alone. Chart D-1, which shows 
the increases in the price indexes of housing cost components from 
1961 to 1971; best sets this out. A 1964 study of housing in 


Canada noted: 


...-Aside from its physical qualities, a 

sizeable segment of Canadian housing is 
economically troubled. On the basis of the 
family income of those granted National Housing 
Act mortgages and on the basis of what rental 
housing statistics are available, the new housing 
production, whether for ownership or rental, 

is completely out of reach of something better 
than 1/3 and something less than 1/2 of the 
population. The existing housing stock is 

almost equally inaccessible because of the combined 


effect of high prices and inadequate financing terms... 


9. Good Housing for Canadians (Toronto: Ontario Association of 
Housing Authorities, 1964) p. 58. 
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The problem, then, is not simply that housing generally 
costs too much or that housing costs have generally gone up. The 
problem is how the cost increases have varied for different sectors 
of the population and how much different income groups must spend 
on housing. In fact, the rise has not been uniform and the poor 
pay shockingly disproportionate amounts of their income for 
shelter. Charts D-2 and D-3 suggest the magnitude of the problem. 

It should be noted that the charts set out the percentage of gross 
income spent on shelter only (raw costs of rental or ownership of the 


physical shell plus utilities). 


Chart D-2 indicates the change in expenditure over time 
for cities of 100,000 population and more. Chart D-3, which deals 
only with 1969 data, indicates the variation in expenditure by size 


of community. 


The most recent study of Canadian housing programs 


concluded:19 


.---inflation in the housing sector and in 

the construction industry has been more serious 
than in any other part of the economy, except the 
government sector. — lt is led by high prices for 
newly constructed housing, which set the price 
pattern for all housing. New unit prices have 
been rising under pressure from increasing 
component costs. Land costs have increased by 

65 per cent, labour costs by 89 per cent over the 
last decade. Rising construction costs have been 
offset by reduced unit sizes and smaller square 


footage. Increased land costs are perhaps the 


TONe eDenniswanderish, Op, Cit. pp. 91-92 
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most critical, as builders appear to 


treat building cost as a mark-up on land costs... 


...lhe brunt of increased housing costs has 
been borne by the low income group. Fewer of 
them can afford new housing. They are paying 
higher proportions of income for shelter than 
they did five years earlier. That increased 


expenditure cannot be met out of income... 
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i CHART D-2 


PROPORTION OF INCOME SPENT ON SHELTER BY QUINTILE GROUPS -- 
ALL FAMILIES AND INDIVIDUALS IN CITIES OVER 100,000 -- 
19Ga ye LoG 7.969 


342 


30 
31% Sources: otat. Can. Gats. 62-577 


and 62-530, and unpublished 
Unpublished Tables from 
297 Family Expenditure Survey 19 


20 


1964 187% 
ao Ou 18% 
1969 182 


10 


0 
First Second Thaird Fourth Ritth 
Quintile Quintile Quintile Quintile Quintile 
$3,500 $5,000 $7,000 $10,000 Income Limits 1969 
$4,000 $6,000 $8,000 $10,000 Income Limits 1969 
$4,000 $7,000 $9,000 $12,000 Income Limits 1969 
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CHART D-3 


N 


PROPORTION OF INCOME SPENT ON SHELTER BY QUINTILE GROUPS 
BY SIZE OF COMMUNITY - ALL FAMILIES AND INDIVIDUALS 1969 


ities 392% 


source: Statistics Canada, 


i f 
Farms 332 Unpublished Tables from 


Family Expenditure Survey 1969 
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HED i THE ROLE OF GOVERNMENT 


Public sector intervention in the housing market -- 
presumably in response to Canada's housing needs -- has occurred 
in two ways: stimulating activity in the housing market by 
increasing the flow of mortgage and loan funds, and directly 
providing accommodation for those at the very bottom of the income 
band who cannot participate in the market. In other words, 
governmental housing activity (primarily by the federal level and 
supplemented by the provincial level) has been a selective response 
to increases in housing costs; it has been designed to nudge, but 


not basically alter, the operation of the housing market. 


... government's principal role is to come to 
the aid of selected groups in the population 
and help those who cannot secure housing for 
themselves in the 'open market'. Its operations 
are designed to meet particular needs and solve 
particular problems; and, whether they consist 
of building, lending, subsidy, rent controls or 
other measures, these operations are regarded 
as exceptional 'interventions' -- often tem- 
porary interventions -- within an otherwise 
"normal' system. Thus, government is not 
assumed to be responsible for the housing 
conditions of the whole population, except in 
the negative sense of enforcing certain minimum 
standards for the protection of public health, 
and it is not expected to prepare and implement 


a long-term national housing programme pail 


11, D.V. Donnison, The Government of Housing (London: Penguin 
Books, 1967) pp. 93-94. 
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Housing producers -- builders and developers -—- are 
assumed to be the experts in the nousimeemarkct es uml omLomcle 
producers that the federal government turns to for advice on 
market operations. and) public sector aerivity inepousine waeendeeds 
the federal housing Minister and CMHC meet regularly with repre- 
sentatives of the housebuilding industry (HUDAC, the Housing and 
Urban Development Association of Canada). It is not surprising, 
then, that housing programs have been designed to assist producers 
increase their output and prevent public competition with the 


DilVvatesseeton. 


Not unexpectedly, CMHC's primary role has been that of 
a banker. In 1947, the present section 58 of the National Housing 
Act came intoveffect permitting CMHC Los lendidinectiyeit ay joint 
loan, was: not available from aelendingvinstitution «ein oo4 onan 
amendment permitted the Corporation to insure loans for housing 
and at this time chartered banks were permitted to make mortgage 
loans. Since then, some 60sperecent of sa llyundesebuiltgundeneche 
NHA have been built under the insurance provisions. In 1957, 
there was a sharp increase in direct lending; an increase de- 
signed to stimulate housing activity that threatened to fall off 
sharply as a result of the lack of available market funds. Public 
and builder reliance on CMHC as a major source of housing funds has 
continued ever since. This has given the government a major device 
to prime or slow down the rate of construction and thus the economy, 


not necessarily in response to housing needs. 


By contrast, funding of social housing programs —- 
especially public housing -- was kept at a minimum. From 1954 
to 1968, lending for low income housing amounted to less than 
20\ per cent of public) funds lent directly si corenousino mvs perecent 
of all funds lent for housing under NHA during that time, and 
about 4 per cent of all funds put into new housing. Section 15 


loans to non-profit. eroups were held to a) minimum asocect1 ome 
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loans to private developers have largely had an "open tap" policy, except 
for a brief period in the mid-1960's when funding was closed down 

due to dissatisfaction with program output. Whenever developers 

wanted the funds (which carry rental limitations and are therefore 

not as attractive as regular market interest rate funding, when 


available), they have generally been available. 


Until 1964, public housing was built exclusively under 
Section 40, NHA, which called for a 75 per cent provincial 
partnership. The section was written to provide a passive role 
for CMHC; the Corporation would not initiate projects, it would 
wait until the provinces specifically requested public housing. 
Several of the provinces adopted a similar posture: municipalities 
(which, in some cases, had to participate in the 25 per cent 
capital investment) had to initiate a request to the province 


for public housing. 


Municipalities were frequently reluctant to Participate 
in the program and incur its costs. In addition to participating 
in the 25 per cent capital investment, municipalities were also 
required to participate in the costs of ongoing subsidies to the 
tee But in many other municipalities, municipal officials 
were not fully informed of the program and thus, did not know what 
loans or subsidies they could apply for. The system was, jaroy Ween 
cally, extremely convenient. The federal government could place 
the blame for inaction on the provinces; the provinces could fault 
the municipalities; the municipalities could point tespoonibpitive 
program requirements or simply claim they did not know about the 


program. 
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In 1964 = partly in an effort to’ tailor the public housing 
program more to municipal needs, and partly in response to Ontario 
who wanted full control over the projects rather than a partnership 
situation - section 43 public housing was introduced. Section 43 
monies were available to provinces or municipalities and came in 
the form of a 90 per cent federal loan requiring 10 per cent 
equity. The upswing of general interest in public housing - led by 
Ontario and assisted by the introduction of section 43 - meant that 
public housing began to account for a larger share of the funds. 
But it was not until 1969 that the Corporation's overall lending 
pattern was reversed; in 1969 and 1970, lending for low income 
housing amounted to about 80 per cent of all direct federal lending 


for housing purposes’) = ChartseD—-4rand D-5> 1 Llustratestiesesshiimncr 


The results of Canada's housing programs have not been 
satisfactory. The focus has been almost exclusively on the pro- 
duction of new units. No effort has been taken to examine the 
needs of those living in older housing stock to assist in upgrading 
the dwellings. Rehabilitation has been a non-program. When the 
owners could not themselves afford basic repair and upkeep, existing 
stock was left to deteriorate. No attempt was made by the Federal 
Government to actively promote the enactment and enforcement of 
minimum standards by-laws. Some of the badly deteriorated housing -- 
especially in urban areas -- was then simply cleared to build the 
section 40 public housing projects. Prior to the 1964 amendments, 
urban renewal funds were made available only if the municipality 
agreed to acquire and clear the area and secure redevelopment of 
new low income housing units. The 1964 amendments permitted CMHC to 


pay one half the cost of acquiring and improving land and buildings, 


but the assistance could only be paid if the building was in a designa- 


ted urban renewal area and only if it was acquired and improved by a 


province or a 
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CHART D-4 


HOUSING PROGRAMS FOR LOW INCOME FAMILIES: 
PUBLIC HOUSING & ENTREPRENEURIAL & NON- 
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municipality. The operation of the section - which had minimal 
activity - excluded owner occupants, landlords (large and small, 


profit and non-profit oriented groups) and anyone living outside 


an urban renewal area from receiving assistance. 


Although no programs existed to broadly assist in the 
rehabilitation of low income housing, the Corporation could insure 
home improvement loans made by banks (under section 28). Under 
section 58 direct CMHC loans could be made for the acquisition and 
improvement of housing but loans have not been made for improvement 
alone. In both cases, the assistance was not available to low 
income people - the ones most likely to be living in deteriorated 


housing - because their earnings did not qualify them for loan. 


Housing funds presently available simply reinforce the 
developers' present pattern of operation; no assessment is made to 


determine if the pattern should be supported, or if the product is 


desirable. The result has been a lower down payment requirement for 


the purchase of a new house compared to the re-financing of older 


property needing some rehabilitation. Heavy financing of home owner- 


ship loans have thus encouraged the development of sprawling, standard 


form, single family subdivision. No thought has been given to the 


resulting impact on the urban form. 


Loans made directly to developers for rental housing do 
not normally include requirements for unit sizes or bedroom counts, 
suitable locations (in terms of transportation, access, environment, 
community services), density, housing form (high rise, row housing), 


or management practices. If the developer is willing to build it, 


13. A subsection also permitted the Corporation to insure loans 
made to owners of housing projects in urban renewal areas if 
the project met (or when repaired would meet) the requirements 
of an urban renewal scheme for the area and the CMHC housing 
standards. The section was used very little. 
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the Corporation commonly assumes there is a market. If there is a 
market, the loan is secure. Other matters involving the housing 

unit and living environment are generally not explored; nor is there 
any real direction given as to the type of project most needed; 

where occasionally they are attended to,it is the result of individual 
discretion exercised by a field officer. Tables D-6 and D-/ indicate 


some of the results sn terms or LOrm and) Unieecize- 


Much of public housing - when built under the federal - 
provincial partnership provisions of section 40 -- was unattractive. 
It was of fairly high density and with small sized rooms. Cement or 
brick partition was used for interior finish; decoration was done in 
a uniform colour. Arrangements between the unit location and parking or 
garbage collection areas were not too convenient. Public housing was 
not built on sites that might otherwise be developed for private rental. 
All of this was common complaint to the members of the Federal Task 
Force on Housing. Although efforts have been made in some recent pro- 
jects to improve the design and setting, the cardinal principle of non- 


competition with the private rental market remained intact. 


When section 43 became active, selection of public housing 
design and location became largely a matter of approving developer 
proposals for site and project. Obviously, developers were not going 
to offer prime land or quality designs for sale to government as 
public housing as the low bid was usually the successful one. They 
offered their standard brand of cheap housing on cheap land (the 
latter's price reduced because of poor, undesirable, frequently unmar- 
ketable locations). Some of the results for Ontario -- which has 
made the greatest use of section 43 -- can be seen in Table D-8. 

Table D-9 indicates the land costs per unit (and thereby suggests 
the relative quality of locations) of projects built under the various 


programs. 
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Table D-6 


PERCENTAGE DISTRIBUTION OF SECTION 15 ENTREPRENEURIAL UNITS 


BYSCYEE 
1968-70 
Row Apt. (W.U.) Apt. (Elev. ) Other 
National 1968 67 yan 1 3 
1969 a1 46 20 L 
1970 M58. Sil 45 Z 
Toronto 1970 i iS 84 
Halifax 1970 100 
Montreal 1970 100 
Winnipeg Sys 30 Ly 
Edmonton 86 14 
Vancouver 100 
Source: CMHC 
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Table D-/7 
PERCENTAGE DISTRIBUTION OF SECTION 15 ENTREPRENEURIAL UNITS 


BY BEDROOM COUNT 


1968-70 
B it 2 3 A 
National 1968 0.7 By!) SUS: 54.4 Gel 
1969 8.7 16.4 3620 36.4 26 
97/0) aay 123 fa) 72 BiG £16) 
Toronto 1270 ise ZOO Sac ibsy ab ee 
Halifax 1970 BS 67 
Montreal 1970 I DI BS Re) SuLate! Zee 2D 
Winnipeg 1970 One SES 43.0 Die A 
Edmonton 1970 1.4 S18i5.5 54.7 7.4 
Vancouver 1970 49.5 SG) 


Source: CMHC 
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Table D-8 


PUBLIC HOUSING APPROVED, ONTARIO, 1968-1970 


ee oe 


Type 1968 1969 1970 
Single Family 286 B20) 80 
Row 1555 4322 lon 
Apartment 5114 5007 9126 
Number of Bedrooms 1968 1969 1970 
Bachelor L722 369 1125 
1 1818 Boze 5706 
2 ES) 3339 2549 
3 1868 a Dy) 1059 


Source: CMHC 
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The federal role in the provision of social housing is 
primarily that of a banker, responding to applications and approving 
loans - the federal role is passive - and relying on the initiative 
of local and provincial government. Shared costs have varied. Table 
D-10 sets this out. But the shared cost arrangements are not suitable 
for all areas of the country and many do not apply. By the end of 1970, 
64 per cent of all public housing units went into Ontario, 14 per cent 
to Québec, 9 per cent to the Maritimes, 7 per cent to the Prairies 
and 6 per cent to British Columbia. 77 per cent of the production went 
into centres of 100,000 population or more; of /0,000 units approved 
for loans by 1971, 25,000 went to Toronto. No effort has been made to 
distribute social housing funds according to need. Rather, they have 


been distributed according to the ability to participate in the program. 


In April 1972, the federal government introduced several 
amendments to the National Housing Act. Do the amendments signal 
a new approach to meeting Canada's housing needs? Federal housing 
programs have been developed nationally in order to be applied uni- 
formly; they have been designed to subsidize the housing unit in 
order to reduce its price, rather than subsidize the individual 
to increase effective demand; they have been aimed primarily at 
major centres; they have had uncertain financing; they have been 
developed and refined without formal municipal consultation or par- 
ticipation in the process. Unfortunately the proposed amendments 


follow this pattern. 


One of the proposed amendments introduces an assisted 
home ownership scheme. Although the proposed amendment is not 
specific on the subject, the government's announced intention in 
introducing the amendment is to provide an alternative to public 


housing by providing reduced interest rate loans to purchase housing 
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Table D-10 
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for the lower income groups. But the anticipated depth of the interest 
rate subsidy is relatively minor and the cost of most newly constructed 
housing will put these units far beyond the reach of families of lower 


income. 


Incorporated in the program is the extension to a 40 year 
repayment period. Amortization beyond 30 years does very little to 
lowering monthly payments, yet the amount repaid is out of all propor- 
tion. For instance a $20,000 mortgage loan at 8% costs $45,000 over 


25 years, $52,200 over 30 years and $65,700 over 40 years. 


Where lower income families do purchase houses under the 
program, they are not likely to have much in the way of disposable 
income: LO eGabhyethe cost ormongoing repairing, especially if the 
home was poorly built. Experience with encouraging inexpensive 
housing - both in the United States and Canada - has shown that 
inexpensive housing is too frequently shoddy housing. If this type 
of program is ever to be effective, the federal government must be 
prepared to stand behind its inspections and accept responsibility 


for future repairs resulting from cheap construction. 


Section 15 - loans to non-profit organizations - is to be 
amended to provide additional assistance to enable the groups to 
increase their housing activity. Three important problems have evi- 
denced themselves in the existing non-profit program: the lack of 
expertise in housing, the difficulty of raising 3 per cent equity, 
and the high cost of ongoing operations. The first problem should be 
solved by proposed "start-up'"' the funds amendments. The second remains 
intact, Lor municipal non-proltit housing.,= for private non—prorit the 
federal government will assist the organization through a 100% loan and 


a system of matching grants with a province or municipality (not to 


exceed 10 per cént)* to offset capital costs. No attention has been given 


to the pressing problem of ongoing costs; operating subsidies available 


for public housing do not apply to this program. 
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Amendments are also being proposed to the land assembly 
program. The proposed amendments call for a 25 year loan period. 
A longer term to match section 15 repayment terms, would facilitate 
leasehold arrangements, and should be considered. In addition, the 
proposed amendment is unclear on the specific services to be included 


im ‘che loan 


Proposals have also been advanced for rehabilitation and 
neighbourhood improvement programs. The rehabilitation program is 
a loan program with provision for forgiveness of alleor pale ometie 
loan - in other words, providing a grant. One wonders why the 
program does not simply replace the interest rate to the family 
income. But the major fault is that it is applicable only invan 
area specifically designated for neighbourhood improvement except 
for rehabilitation to be undertaken by a non-profit group. It 
excludes all those not living within the designated area even though 
they may live within the same municipality. Since the majority of 
designated areas are likely to be deteriorated areas of large centres, 
the proposal - like its predecessor, urban renewal -- is prejudiced 


against meeting the needs of small towns and rural areas. 


Much good can come from the proposed neighbourhood improve- 
ment program. With positive regulations it can be an imaginative and 
popular solution for the problems of declining residential areas. But: 

"While we recognize that the former urban 

renewal program laid too heavy an emphasis 

on demolition, we cannot agree that the 

new proposals, as they stand, are an 

acceptable replacement for the urban 

renewal program in Ontario. What is re- 

quired is the retention of the useful 


elements of the former program bolstered 
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Pere hee 7 14 
by the initiatives of the present amendments." 


Still to be determined are the funding levels of the programs; 
without adequate funding even the best designed program will fail and 
the proposed amendments may then not significantly alter the pattern 


of Canada's housing programs. 


14. Minister of Revenue, Province of Ontario. Statement to the 
Legislature. 
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What role have municipalities played in Canada's efforts 
to provide good housing? Local government -- whose primary activity 
is the provision of services to make our municipalities better places 
to live -- has been excluded from participating in the development 
of housing policy and programs and all other related programs. The 
federal government -- which sets the broad parameters for housing 
activity -- confers regularly with developers. When amendments to 
the National Housing Act are proposed, it consults formally with the 
provinces. No conferences or consultations are held with municipalities 
A few provinces have established ongoing dialogue with provincial muni- 
cipal associations and have used this vehicle to seek reaction to some 
proposed Federal legislation. Nevertheless, municipal views on local 
housing needs are not formally sought. In general local government 
is simply presented with a pre-set package and left alone to grapple 


with the consequences. 


Municipalities have two basic sources of revenue to finance 
their activities —— the property tax and provincial vorants sea thous 
provincial grant structures vary from province to province, they retain 
one common characteristic: they are conditional, the municipality is 
not free to transfer the monies from one use to another. The property 
tax is more flexible; the property tax thus becomes the basic fund- 


ing mechanism for a variety of services. 


Since the property tax is the primary source of municipal 
revenue, municipalities, not unreasonably, have sought to protect their 
property tax base wherever possible. And they have done so through 
the levers available to them: official plans, zoning by-laws, and 
building standards. They have often zoned out family housing by 
allowing high rise, high density redevelopment. They have often zoned 


out lower income housing by requiring large lot sizes and a high level 
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of services. They have shifted the cost of servicing raw land to 


developers, who simply pass the costs along in higher house prices. 


Municipalities have generally not eagerly encouraged the 
development of low income housing. Excluded from the process of 
shaping housing policy, municipalities have nevertheless been left 
to manage high additional costs generated by the programs and the 
lack of integrated action between departments and levels of govern- 
ment. Transportation, regional development, social assistance, and 
housing policies all under separate government agencies, are developed 
in isolation from each other. But local government faces the conse- 
quences of each. The provision of good housing is intimately related 
to the provision of other local services -- open space and recreation; 
street building and maintenance; water, sewer, and utility services; 
welfare and social services; access to shopping and employment; 
transportation. Yet housing programs, both federal and provincial, 
have been developed and administered with little or no thought to 


their impact on other services, and vice versa. 


Conditions vary in each municipality and yet rigid housing 
programs have been developed to be applied equally across the nation; 
program requirements do not recognise local differences - and are 
usually geared to urban areas. What modifications have occurred have 
been in the financing provisions and these have been the result of 


provincial intervention. 


It is not surprising that municipalities have been reluctant 
to facilitate the implementation of various programs -- and may well 
resist implementing the proposed amendments if adopted -- they have 


not been designed to take local problems into account or to meet local 
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needs. Continued insistence on refining housing policy and deter- 
mining program mix in isolation from local government makes no sense. 
if municipalities are to be able’ to) properly fulliiie thei yeruncriion 

of creating a better living environment for Canadians, they must be 
accorded an opportunity to consult and exchange information and have 
an input to the drafting of legislation and regulations intended 

to be implemented at the municipal level. Only by discussing problems 
and goals at all three levels of government can priorities and pro- 
grams be developed in concert and be of the greatest benefit to all 


concerned. 
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ENVIRONMENTAL MANAGEMENT 


Lie INTRODUCTION 


Ecology and pollution control have become household terms. 


The public and governments have become acutely aware Of ther daestriuct— 


ive impact that uncontrolled urbanization is having on our 
environment. It is known that the accelerating congestion of human 
and industrial activity is threatening our very existence because 
little or no thought has been given to the long term implications 
of the indiscriminate dumping of 'waste' into the atmosphere, onto 


the soil and into the waters of the earth. 


Pollution is neither just a 'Canadian' not simply an 
‘urban’ problem. It is a world-wide and lasting consequence of 
man's neglect which is evident in its various forms in the most 
industrially retarded agricultural nations and in the most indus- 
trially advanced megalopoli. It is a phenomenon as complex as 


the eco-system it gnaws at like a cancer. 


Pollution is the result of economic growth, the concen- 
tration of an ever increasing world population and man's 
thoughtlessness. We are faced today with the monumental challenge 
of cleaning up an environment which has been the receptacle for 
human and industrial waste for too long. And having accepted that 
challenge we will still have to provide safeguards for the future: 


an environmental management program. 


The environmental clean-up in Canada will not be an easy 
challenge to meet. Many industries cannot afford to install the 
required equipment at existing sites. To force them to do so at 
their own expense could lead to the erosion, if not the outright 


destruction, of the economic base of the surrounding community. 
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Many communities, on the other hand, cannot afford to finance the 
construction of expensive sewage treatment facilities without 


cutting back on other essential programs. 


On a national scale, we must assume that the individuals 
that make up our Canadian society are willing to forego purchasing 
power in order to restore a quality of life that many have never 


enjoyed. This is tantamount to assuming that Canadians are willing 


to subjugate to some extent their economic motivation in favor of a | 


quality of life objective. Even those who believe this assumption 
to be valid today cannot expect it to be sufficient cause to 


anticipate that the polluter will cease polluting. 


There can be no doubt that government, industry and the 


people must each play an active and conscious role in the 


essential environmental clean-up. Not can there be any doubt that 


each must willingly co-operate with the other. 


The importance of the western free enterprise and con- 
sumption philosophy to a national environmental clean-up program 
cannot be overstated. Neither the producer nor the consumer can 
be expected to assume responsibility for undertaking effective 
action. If the producer spends on anti-pollution equipment, he 
must ultimately pass these costs on to the consumer. If he moves 
before his competitors, the consumer cannot be expected to remain 
loyal to the ‘cleaner’ product. It is up to Government to establish 
and enforce the rules. And since the rules have been so late in 
coming, Government has a responsibility to help hardship cases to 


catch up. 


The transition from environmental clean-up to environ- 


mental management is conceptually simple. Having achieved a level 
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of environmental quality which is acceptable regionally, provincially 
and nationally, we can concentrate on policing potential polluters 
according to a set of well established and understood rules. But 


this simplicity is deceptive. 


In the first place, the principle of 'the polluter must 
pay’ can now come into play. In the second place, the concept of 
resources management must be introduced as a major determinant of 
the evolution of the rules. It is at this point that we begin to 
consider alternatives to the automobile as a legitimate environmental 
management consideration rather than an automotive emission control 
device as a tool in an environmental clean-up program. It is also 
at this point that we begin to be alarmed at the depletion of 
recreation and agricultural land. it is quite clearly at this point 
that we redirect our attention from the considerable technological 
and financial costs of correcting the consequences of unmanaged 
growth to the design of communities for people. And it is here 
that we begin to realize how closely interelated are the housing, 
transportation, poverty, unemployment, communications, education 


and other community concerns. 


It is important to make a clear distinction between the 
clean-up and management of the environment. Otherwise, one is too 
likely to confuse the appeals for assistance which are made by 
polluters being forced to act as a rejection of the principle of 
"the polluter must pay'. It is also important to realize that the 
clean-up and management programs must be undertaken simultaneously. 
We might otherwise pursue a short term objective to the detriment 
of the other more vitally important long term goal. We might also 
pursue an environmental quality objective at the expense of other 


essential priorities. 
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We consider co-operative three level government leader- 
ship and involvement to be essential in any environmental clean-up 
and management programs. Such programs must be based on agreed 
upon national goals and objectives which take full account of local 


and regional priorities. There is a need for full intergovernmental 


co-operation in 


(a) setting national goals and objectives, 
(b) designing and implementing environmental 
programs, and 
(c) financing these programs. 
Failure to achieve full intergovernmental co-operation can only harm 
our chances of resolving one of the most urgent and complex issues 


facing Canada and the world during this decade. 
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it SCOPE OF THE PROBLEM: SOURCE MEDIUM, CONSEQUENCE 


In order to focus on the 'problem' aspect of environmental 
management, we must put aside resource management considerations and 
focus on the rather arbitrarily defined sub-topic of pollution. We 
define pollution as the toxic overloading of a medium vital to the 
health or survival of human beings and identify five much media: 
Air, water, soil, sound waves and light waves. Then we classify the 
major sources of toxicity namely: Human activity, industrial 
activity, agricultural activity and transportation. Finally, we 
focus on the consequences of toxic overloading namely: Medical, 


aesthetic, food and land use. 


Although the definitions in the preceding paragraph are 
arbitrary and the classifications probably not exhaustive, they 
provide a very useful device for tracing pollutants through from 
their source to their consequence. As a result, they serve to 


demonstrate the complexity of the pollution problem. 


For example, the exhaust from an automobile burning leaded 
gasoline is a direct health hazard as it is inhaled from the air 
medium. But the same lead compounds are washed into water courses 
and onto farm lands. In the first instance, they are cumulatively 
absorbed by fish life and in the second, they enter the plant cycle. 
In both cases they find their way back to a human being who could 
be a resident far removed from the source. It becomes clear then 
that although air pollution is a highly localized problem in its 
direct effect, it is also a contributor to other kinds of pollution 


on a much broader geographical scale. 


For the municipality, the secondary effects of air 


pollution can be of great importance. A densely populated, highly 
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industrialized city with a perfectly satisfactory municipal and 
industrial effluent treatment program in addition to fully separated 
storm and sanitary sewers could be unwittingly polluting an 


otherwise high quality water course. 


But the problem is even more complex than this simple 


example suggests. The director of the Centre for Biology of 


Natural Systems in St. Louis wrote in Science Journal (October 1969): 


",. much of our present water pollution problem is not due to 


inadequate utilization of the present technology of sewage disposal, 
but rather to the very success of that technology. Present sewage 
treatment procedures were designed to relieve the burden of organic 
wastes on the self-purifying biological system of surface waters by 
converting these wastes to supposedly innocuous inorganic products 
.. The system is failing because its inorganic products are them- 
selves reconverted to organic materials by the green plants that 
participate in the aquatic biological system, thereby frustrating 
the initial aim of the treatment process. 

». modern agricultural technology is largely based on replacing the 
dwindling natural supply of plant nutrients in the soil by the 
massive use of inorganic fertilizers, especially nitrogen. These 
fertilizers do greatly increase the immediate crop yields; but, at 
the same time, the impoverishment of soil organic matter, by 
altering the physical character of the soil, sharply reduces the 
efficiency with which the added fertilizer is taken up by the crop. 
As a result, unused nitrogen fertilizer drains out of the soil into 
rivers and lakes, where it joins with the nitrate imposed on the 
water by the effluent of sewage treatment plants and the resultant 


organic pollution .. 


A third example which is - surprisingly - closely related 


to the previous ones is the matter of air pollution due to motor 
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car exhaust fumes. This problem originates with the production of 
nitrogen oxides by gasoline engines; released to the air these 
oxides, upon absorption of sunlight, react with waste hydrocarbon 
fuel to produce the noxious constitutents of smog. This problem 

is the direct outcome of the technological improvement of petrol 
engines .. Such engines operate at higher temperatures than older 
ones; at these elevated temperatures the oxygen and nitrogen of the 
air taken into the engine tend to combine rapidly, with the 


resultant production of nitrogen oxides. 


In the air nitrogen oxides are readily converted to 
nitrates, which are then brought down by rain and snow to the land 
and surface waters. There they add to the growing burden of 
nitrogen fertilizer, which .. is an important aspect of water 
pollution. What is surprising is the amount of nitrogen oxides 
that are generated by our motor traffic; it now amounts to more than 
one-third of the nitrogen contained in the fertilizer currently 


employed on United States farms". 


The above demonstrates several points. In the first 
place, it is essential that we deal with air pollution if we want 
to effectively handle the water pollution problem. Secondly, we 
must pay careful attention in the future to the environmental 
impact of new technology. Thirdly, the cost of catching up to some 
as yet unspecified national or regional standard of environmental 


quality will be extremely high. 


It is estimated'that the total cost of bringing United 
States waters up to a reasonable standard of quality will approximate 
"$100,000 million over the next 10 - 20 years'. That represents 
more than $400 for every man and woman and child in the U.S. for 


water alone. Then there remains the cost of maintenance of the new 


1. Barry Commoner, Evaluating the Biosphere, Science Journal, 
October, 1969, p. 70. 
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(unspecified) water quality standards forever. 


A. Water Pollution 

The usual approach to writing about pollution problems 
is to focus on the medium rather than the source. Often this leads 
to a narrow focus on each 'type' without sufficient attention being 
given to the interrelationship of these 'types'. In this section 
we focus on the medium as is usual but we attempt, through the 
identification of the sources, the demonstrate the intricate web 


of interrelationship. 


Water is the final receptacle for most waste material 
resulting from human, industrial and agricultural activities and 
transportation. (One obvious exception is solid waste but even in 
this case there is a potential water impact through leaching 


Since the regenerative capacity of water is limited, the dumping 


of waste directly or indirectly into water tables, rivers, lakes and 


the oceans can, and today is, overloading the medium. 


The consequences of overloading our water supplies are 
the destruction of recreation facilities, the wiping out of 
fisheries, the drastic reduction of potable water supplies and 


direct health hazards such as typhoid. 


The sources of water pollution are the various activities 


referred to above namely: 


i. Human activity 
Human activities contribute directly to water pollution 
through the generation of household waste. In serviced areas these 


wastes can be intercepted, collected and treated to be returned to 


the water supply in a relatively 'innocuous' state. In unserviced 
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areas the use of septic tanks is a particularly successful alter- 


native to treatment. In such cases it is essential that communities 


be designed so as to take full account of the regenerative capacity 
of the water table. Poor planning can lead to the polluting of 


wells with human effluent as a result of septic overload. 


One of the by-products of sewage treatment is inorganic 
sludge. As the pressure to dispose of this sludge other than by 
dumping it back into lakes and rivers increases, municipalities are 
faced with an accelerating 'solid' waste disposal problem with 
considerable cost and land-use implications. Therefore an ill 
managed program to clean up our lakes and rivers can create new or 


aggravate existing problems for municipalities. 


If we admit into our consideration of water pollution the 
despoiling of beaches through littering then we can point at 
leisure activities as a direct source of water pollution. This 
problem is of special interest because its solution to be found 
in the molding of public opinion backed up by enforceable legis- 
lation. The failure of this approach is a major cause of the 
pressures to ban non-returnable bottles and to develop degradable 


packaging for edible products. 


11 industrial activity 


Industrial activities also contribute to water pollution 
in a great variety of ways. The most common is the dumping of 
effluent directly into a water course. In this instance the 
solution lies in interception and treatment which can be carried 
out either independently or in cooperation with a municipal treat- 
ment facility. Unfortunately it is not always feasible to mix 
industrial and municipal effluent for treatment. They have 


different compositions which means that mixed sewage treatment 
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plants would have to be specially designed to deal with the effluent 
mix. In many cases it may be cheaper and more effective for 
industrial plant to treat their own discharge while in others a 


co-operative treatment endeavor may be quite feasible. 


Failure to recognize this problem can lead to secondary 
effects such as the introduction of metallic compounds into 
treated sludge which is used as conditioner in the reclaiming of 


land for agricultural purposes. 


Industrial activities can also cause water pollution 
indirectly. Thermal generating stations and manufacturing plants 
discharge waste into the atmosphere (see Tables E-l1, E-2) which 
ultimately find their way to our lakes and rivers. Mining 
operations can cause pollution of water tables through the leaching 


of overburden and tailings. 


do 4 Agricultural activity 


Agricultural activities contribute to water pollution in 
two major fashions. In the first place the use of inorganic 
fertilizer has led to the problem mentioned at the start of this 
chapter namely the introduction of nitrates into water courses 
through run-off. Ironically this has led to the aggravation of the 
second source which is the leaching and run-off resulting from the 
accumulation of animal wastes. Inorganic fertilizers have dis- 
placed organic and both have become sources of pollution. The 
solution to this problem is not obvious. And it is a problem that 
requires careful and special study by all concerned since it also 


strikes at the efficiency of our food producing sector. 
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TVs Transportation 


Transportation can contribute to water pollution directly 
as in the case of spillage by oil tankers or indirectly through 
the 'cleansing' effect of rain on the atmosphere. Spillage can be 
prevented only through rigid control of ship building specifications 
and the enforcement of strict safety regulations for ocean and 
fresh water vessels. The indirect effect of exhaust can only be 
prevented at the source either through specific emmission control 


devices or the introduction of new and 'cleaner' types of engines. 


In short, the water pollution problem touches all sectors 
in our society. Each must be involved in the implementing of 
solutions which in several instances must be directed to other 
types of pollution. The need for a comprehensive and cooperative 
plan to clean up the environment is obvious. We must of necessity 
do away with the attitudes that have led to the unilateral taking 
of decisions by one level of government which can - and have done - 
pose unrealistic financial and planning burdens on the other. The 


Great Lakes agreement is a valid case in point. 


The foregoing illustrates in a less than exhaustive 
fashion that each level of Government, Industry-labor and the public 
must be involved in the study, design, implementation and financing 


of an environmental clean-up. 


There is a need for international agreements, national 
goals and objectives, regional standards, Federal, Provincial and 
Municipal legislation, local policing, and monitoring, research 
and the dissemination of its results, education and most im- 
portantly comprehensive planning on a national and regional scale 


which takes fully into account the specific pollution problems to 
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be dealt with, the fiscal capacity of the governmental administration 
responsible for action, and the priorities of the communities 


affected by any clean up program. 


The very economic, geographic and political variety of 
Canada dictates the participation of each level of government in 


such a comprehensive plan. 


B. AlrePoliutcion 
"Preliminary investigations show that Sweden 'imports' 
via the atmosphere twice as much sulphuric acid as the country 


‘exports'' (Science Journal). 


Estimates of the weight of pollutant emission into the 
atmosphere by various sources range from roughly 2.8 pounds per 
person per day (pppd) in Toronto to 4.2 pppd in Los Angeles. 
These figures are admittedly rough and difficult to compare but 
they do illustrate the extent to which we are loading the atmos- 


phere with noxious, toxic and irritating matter. 


To drive the point home, the U.S. Public Health Service 
estimates the total cost of air pollution at $60 per person per 
ventaee $15 billion per year for the entire nation. Using the U.S. 
estimates as a basis for a Canadian figure we can estimate the 


cost of air pollution in Canada to be more than $1 billion per year. 


Tables E-l1 and E-2 provide estimates and breakdowns of 
the contribution various sources make to the polluting of the 
atmosphere. Table E-3 attributes deaths to air pollution in a 
number of cities which experience air inversions. There is really 
no need to elaborate or trace the consequences of extreme air 


pollution into the hospitals and morgues of the world. Everyone 
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Table E-1l 
AIR QUALITY MODEL FOR METROPOLITAN TORONTO 
EMMISSION SUMMARY - BY POLLUTANT 
MILLIONS OF LBS. EMITTED PER YEAR 


Source Type SO Particulate Nox co HC 
R.L. Hearn G.S. 34.64 0.62 26.44 0.29 Ord 
Lakeview G.S. 348.28 dig SEE SOrLg 2.00 O5ou 
Municipal Incinerators ORS) BE BES L359 = Rs. OSLG 
Industrial Sources IDS SEAS. 12.08 17.64 4,89 43.64 
Autos 3.49 4.65 WS AC Sg O27 50 126.42 
Railroads 0.43 08 2.19 (Oss) 1333 
Shipping Ome 0 0.41 0.66 0.24 A SY 
ALrcrart 0.24 Les 1.14 Die TOG. 
Heating - Residential US ey 2.49 eine OZ 0.76 
Heating - Apartments 102-73 o299 5.68 3.88 0.84 
Heating - Schools & Univ. 8.29 Oo3 2.69 O29 One 
Heating - Publ. & Com. 14.40 Zao LOZ 7 0.74 0.34 
Bldgs. 

Small industries Tpaaks Ono 2.54 Oa23 0.10 
Incineration O07 iL AKe Onze 1 7A) Ore 

Totalel757250 472.28 bOgZ2 2015 ieee oa S.28 LB5.07 


ee 


Source: L. Shenfeld and A.E. Boyer, the Utilization of Urban Air Pollution 
Model in Air Management (Toronto: Ministry of Environment, 1972). 
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AIR QUALITY MODEL FOR HAMILTON 
EMISSION SUMMARY - BY POLLUTANT 


MILLIONS OF LBS. EMITTED PER YEAR 
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Table E-2 


SOURCE TYPE 50. PARTICULATE NOX co HC 
Industrial Sources O2a20 50.43 80.65 7.49 25 
Autos 0.47 Om63 Seeks! 33620 18329 
Railroads 0.09 0.24 0.49 LO) les) 0.30 
Shipping Deo 0.29 0.64 0.07 0.14 
Heating - Residential Sig dks: 0.40 Oh 7 0.08 OetZ 
Heating - Apartments 0.44 0.24 Om) 0523 0.05 
Heating - Schools & ibtete} (Oh, Sul 0.74 Oe LS 0505 
Univ. 
Heating - Publ. & Com. 1.84 0.24 Ono 2 0.05 0.03 
Bldgs. 
Small Industries 0.40 0.06 0.26 0.01 O20} 
Incineration O01 0.08 0.04 Onze Oz0t 
Total 403.06 Tiss) D2 90.97 141.63 44.15 


Sanne nnn nn ress rrr err eer SSS SSS ss 


Source: L. Shenfeld and A.E. Boyer, The Utilization of Urban Air Pollution Model 


in Air Management (Toronto: Ministry of Environment, 1972). 
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Date 


February 
December 
October 

November 
December 
November 
January 

December 
December 
January 


November 
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Table E-3 


Air Pollution Episodes 


Place 


London, England 
Meuse Valley, Belgium 
Donora, Pennsylvania 


Posa Rica, Mexico 


London, England 


New York 
London, England 
London, England 
London, England 
New York 
New York 


Attributed 
Mortality 


63 

20 

22 

4000 
220 
1000 
700-800 
700 

300 

168 


Source: A.J. de Villiers, "Effects of Air Pollution on Health", Occupational 


Health Review, Vol. 20 No. 3-4 (1968-69), p. 29. 
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is aware that there are links with lung cancer, heart failure, and 
other health hazards. We want at this time only to make the point 


that air pollution is an urgent, complex and expensive problem. 


We see in this case again a role for each level of 
government. The programs required to come to terms with the air 
pollution problems have international, domestic and local ramifica- 
tions. They must include research, legislation, financing, 
monitoring and policing components. And, since air pollution is a 
direct cause of water pollution these programs must be set in a 


comprehensive framework. 


Gaool le bo Lurron 

Soil pollution is really a transition phase between 
various sources and media. The accumulation of animal waste 
becomes a water pollution problem when the filtering capacity of 
the soil is exceeded. But there are exceptions. One notable one 
is the accumulation of metallic compounds in soil which are trans- 
ferred to plant life and then into the animal food chain or 
directly to human beings. A potential major cause of this effect 
is the use of sludge from sewage treatment plants that serve both 


municipal and industrial clients. 
Besides the above noted exception we probably should 
mention solid waste as a soil pollution problem although it is more 


of a land-use problem in many respects. 


Canadians generate about 1000 pounds of domestic ane 


3. Glass Container Council of Canada, Civic Administration, 
October, 1972. 
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commercial solid waste per person per year compared to some 1800 
pounds produced by the individual American consumer! Of this 
huge quantity 53% is paper. Further, it represents Ot yas c 


of all solid waste produced annually. 


The disposal problem is again a complex one. lLand-fill 
sites are becoming scarcer. Existing land-fill sites are subject 
to leeching. Incineration can be an important contributor to air 
pollution. As a result of these considerations and others, solid 
waste disposal has become the first imperative link between the 


environmental clean-up and management concepts. 


Solid waste disposal is one of the major spurs of 
public concern over pollution. People litter and people suffer 
the consequences. It is remarkably easy to make a child under- 
stand why he should not throw a pop bottle on the beach if he has 


had the misfortune of cutting his foot on broken glass. 


The solid waste problem is a natural and publicly 


obvious case for public participation in helping solve the pollu- 


tion and the resource depletion problems. All governments and the 


education industry should capitalize on this fact. If we can 


translate public concern into action the success of recycling 


programs will be assured through the co-operation of the individual 


(e.g. sorting refuse) and of industry (e.g. standardizing returnable 


bottles). We would also be in a better position to demonstrate 
the need for public transit as one alternative to the automobile 
both as a pollution abatement move and as a means of alleviating 
the excessively high demand for our rapidly disapearing energy 


resources: 
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We would be remiss if we did not mention snow removal 
as a source of both soil pollution and land use problems. Any 
city that is subjected to over twelve feet of snow in one winter 
knows it has a problem. The use of salt, sand and/or calcium to 
reduce the quantity or effect of snow and ice in turn leads to 


further problems such as the rusting of automobiles. 


There is clearly a role for each level of government to 
play in this area as well. The National Research Council and other 
government agencies and departments are involved in varying 
degrees in the analysis of this problem. Local governments are 
obviously faced with implementing solutions within the constraints 
provided by provincial legislation (e.g. studded tires). A 
concerted attempt to deal with one of the problems that is charac- 
teristic of our Canadian climate should be an obvious objective 


for all three levels of government. 


D. Other Pollution Problems 

We could devote many pages to each of noise, visual, 
thermal pollution, insecticides and a number of other forms of 
pollution. But our purpose is to demonstrate the need for inter- 
governmental cooperation and not the writing of an exhaustive 
treatise on environmental management. It should suffice therefore 
to indicate that we are convinced of the need for intergovernmental 
cooperation in the four areas mentioned above and others. As an 
example we refer to the noise problem which requires local 
monitoring of motor vehicles, Federal legislation governing product 


specifications and provincial licensing and testing. 
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ile, COST CONSIDERATIONS4 

Industrial and population growth, together with an 
increasing use of water-consuming appliances such as dishwashers, 
has brought about a heavy demand for water, which in turn generates 
large volumes of waste-water. It is estimated that in 1970 munici- 
palities had to provide for over 2,000 million gallons of water 
daily. By 1980, this figure can conservatively be expected to 
have increased by some 50%. In effect, we anticipate urban popu- 
lation to grow on the average at 2.9% per annum during the seventies, 
a rate somewhat lower than that experienced during the 1961-1966 
period. Even if the average per capita water consumption grows at 
the moderate rate of 1% per year, municipalities will be faced 


in 1980 with a water demand exceeding 3,000 million gallons per day. 


Most of this water will end up in municipal wastewater 
collection systems and hopefully will be treated before discharged. 
Since Canada is already short of installed treatment capacity, there 
is no doubt that large scale capital spending will be required 
during the seventies not only to fill the current gap but also 


to keep up with the growing pace of wastewater production. 


Degree of Percent of Volume Collected 
Treatment by Municipal Systems, 1970 
Untreated i a 

Primary 25% 

Secondary 312 


4, A. Penman, R. Gosselin, A Report to the Pollution Control, 
Committee of the CFMM, April 1972. 
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In 1970, about 44% of municipal sewage was discharged 
into lakes and streams without any treatment. In volume, this 
amounted to about 950 MGD, the equivalent of 4 times the daily 
sewage flow of Metro Toronto. Over 90% of this untreated sewage 
originated in urban agglomerations with populations over 50,000. 


Apart from this, another 25% received primary treatment only. 


If governments in Canada decided that all urban centers 
should be equipped with secondary treatment facilities, the overall 
capital cost, using a ten year planning horizon, would be at least 
$1.3 billion*, excluding land costs, legal costs, replacement costs, 
interest charges, and capital expenditures for the normal expansion 
of the collection network. In fact this figure would probably 
turn out to be conservative. Certain cost components vary 
significantly from one area to the next. We have therefore tried 
to remain on the low side and believe that the $1.3 billion mark 


can be interpreted as a solid mirimum. 


The Capital Cost 
of a Secondary Treatment 


Policy for Canada (million dollars), 


1970-80 
Plants $ 700 
Interceptors $ 600 
Total $1,300 


Out of this total, about $700 million would have to be 
spent on treatment plants alone, of which more than 75% would be 


absorbed by larger municipalities.** A substantial portion of this 


* In 1970 dollars. 
** With populations exceeding 50,000 
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$700 million is urgently required, since close to 70% of 1970 
wastewater flows were discharged with either no treatment at all or 


after primary treatment only. 


In regional terms, this $700 million would likely be 


distributed as follows: 


Maritimes $79) mi Lidon 7 (117,) 
Central (Québec & Ontario) $483 million (672) 
Western Canada S15 5emidionmmcee 

Total $717 million (1007) 


This distribution depends both on the 1970 and expected 1980 popu- 
lation, and the 1970 stock of secondary treatment facilities in each 
region. On this basis, Québec would require the most funds among 
all provinces (about $280 million), because while it has the second 
highest urban population, the amount of treatment capacity in that 
province is extremely limited. Ontario would also require large 
amounts of capital investments. It has the largest stock of treat- 
ment plants, but it is also highly urbanized and fast growing. 
Among Western provinces, British Columbia would absorb the largest 
portion of the funds, mainly because it is rapidly expanding yet 
inadequately equipped with secondary treatment plants. Binaily,; 
the funds required in the Maritimes result from historically low 


levels of investment in sewage treatment. 


Obviously the present gap between the installed treat- 
ment capacity and that which is required will not be filled overnight. 
But more important, it cannot be filled unless policies are imple- 
mented through which the rate of investment in new capacity outpaces 
the growth in wastewater production. By 1980, an extra 1,000 
million gallons at least will have to be handled daily in urban 


centers. Thus, on the average, more than 100 MGD of design capacity 
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has to be added yearly if the current deficit is to be diminished 
at all during the seventies. This suggests that an appropriate 
long term investment schedule would have to be fairly intensive 


in the early stages. 


Apart from plant expenditures, we estimate that another 
$600 million would have to be spent on interception. This cost 
is very difficult to estimate short of an extremely fine data base. 
The interceptor cost in any city will depend on a variety of factors, 
including the relative disposition of outfalls and plants, topography 
and terrain conditions. Thus, substantial cost variations between 
municipalities are to be expected. Nevertheless, on the basis of 
a number of cost estimates for individual municipalities, it is 
estimated that the overall interceptor cost would be approximately 


$600 million. 


It seems clear that the only effective way of implementing 
a national secondary treatment policy is through increased financial 
participation from governments. A review of the present funding 
show it to be inadequate in two major respects: 
(a) The rate at which these funds are made 
available is not high enough to allow 
local governments to effectively deal 
with the situation. 
(b) Making funds available is not sufficient: A 
national policy on water quality is urgently 


required. 


Having estimated the cost of a national secondary treat- 
ment program at $1.3 billion minimum it is important to underline 
that this estimate does not include industrial facilities. Further 


it ignores entirely the cost of tertiary treatment and makes no 
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allowance for the disposal of ever increasing quantities of sludge. 


In short, it is a small part of a total clean-up program. 


If we use the U.S. as a basis we can estimate that a 
comprehensive water quality program could cost Canadians $10 billion 
over the next 10 to 15 years. This enormous figure when cast in 
terms of the current federal budget represents average expenditure 


of less than 5% of that budget arinually, over the next 10 years. 


The purpose of the body of this paper is to illustrate 
the complexity and urgency of the environmental clean-up program 
which is a must if Canada is ever to design and implement effective 
and responsible environmental management programs. We attempted to 
illustrate that pollution is expensive in terms of dollars, health 
and inconvenience. We also tried to illustrate that there is a 
need for a comprehensive approach to environmental clean-up and 
management in the sense of: 

(a) the interrrelationship of the various types 

of pollution; 

(b) the overlapping of conflicting objectives of 

industry and government; 

(c) the role and responsibility of each of the 

three levels of government; 

(d) the interrelationship between environmental 

quality objectives and vital resource manage- 
ment considerations; 

(e) the necessary correlation between environmental 

management and any rational program of community 


development. 
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Since pollution is the result of the activities which 
are the very foundation of our economic and social system; since 
pollution is the cause of the imminent destruction »of the resources 
that are essential to these activities; since communities have 
tended naturally to locate and develop where these resources are 
most readily available; to fail in the essential goal of bringing 
man back into harmony with his environment is to destroy the 


very foundation of the communities we serve. 


E=-25 
IV. CONCLUSIONS 


1. For analytic purposes, it is necessary to differentiate 
environmental problems into two sets of questions: the need to 
clean-up existing conditions of pollution, and the need to develop 
effective procedures of environmental management. The questions are 
different in terms of their time frame and the scope of the 
necessary political commitment to their solution. Clean-up problems 
are immediate and require a large commitment of public and private 
resources for "crisis management". This is a problem for and of 
the present generation of Canadians. Environmental management is 
a long term consideration, requiring both a commitment of funds 
and intensive dedication to the development of administrative 
and technical machinery to anticipate the needs of future genera- 


tions of Canadians. 


2. Clean-up costs are huge: No one level of government 
can, or should be expected to suffer the total burden of these 
expenditures. But, since a level of government is nothing more 
than a proxy for a constituency of Canadian citizens, the questions 
of finance can be simplified to: 

(a) How much of the total Canadian tax burden 

should be devoted to pollution clean-up? 

(b) Where should the dollars be spent, in spatial 
and temporal terms? 

(c) Given that the location of expenditures affects 
the competitive position of one locality, in 
relation to others, what is the best expenditure- 
sharing arrangement which would reduce the 
possibility of disfunctional competition for 


resources? 
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3. Consequently, there is an obvious need for an 
administrative vehicle or mechanism to assign specific priorities 
to elements in a comprehensive clean-up program. Recognizing that 
each level of government represents a different type of concern 
for a clean environment and, more important, is affected by a 
fundamentally different set of political pressures, there is a need 
for a national concensus on priorities which can only be derived 


from apolitic tri-level consultation and negotiation. 


4, The question of environmental management, although 
different in its physical and financial scope, has similar antece- 
dents requiring similar solutions. Generally, it must be recognized 
that all environmental management questions are derived from 
competitive economic pressures on fixed or limited resources. Since 
all productive sectors of the economy, both private and public, 
have competing uses for the fixed resources, some general trade-off 
must be struck to define the conditions under which they may be 


depleted. 


5. Since the location of new industry is becoming an 
increasingly potent political force in Canada, questions of envi- 
ronmental management tend to become undermined due to regional 
economic considerations. Given the validity of a general trade-off 
between different levels of pollution in the environment and other 
goals in the Canadian community, there is a need to seek a general 
concensus on the nature of this trade-off and specific regional 
or local postures on acceptable variations as related to exclusively 


local condi tlons. 


6. All analysis and logic underscore the need for 


tri-level participation in the determination of national standards 
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and priorities in environmental management. In addition, in the 
context of tri-level participation, we must solicit the active 
cooperation of industry and labour in deliberations related to 


national goals and priorities. 


7. <A great deal of vital research and development work 
is being carried out on the technology of pollution control. We 
should not look for a palliative in technology for the solution 
of environmental problems caused by technology and economic growth. 
An effective continuing solution will depend upon the ability of 


public decision-makers to make effective decisions on national 


goals and priorities. 
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LEISURE AND RECREATION 


Ie INTRODUCTION 

An accelerated increase in what seems an abundance of 
free time is one of the distinguishing features of modern industrial 
raya yes i Matyareh as ea. An obvious question is - what is free time? In 
common usage, the term usually suggests freedom from work and implies 


a simple dichotomy between work- and non-work time. 


Non-work time may be classified as a continuum ranging from 
that time during which a type of activity is necessary to that during 
which a type of activity is obligatory, to that during which there 
Usea Lree choice of activity. At the necessary end of the con- 
tinuum are those activities such as sleeping, eating and personal 
maintenance, which are biologically essential to life. Obligatory 
activities are those consonant with the expectations of one's primary 
role as husband/father, wife/mother, etc. Illustrations are mowing 
thes lawn, shopping. cooking. eter This range of activity seems to 
occupy a Significant proportion of the non-work period. Free time is 
the remaining portion of non-work time not limited in choice of 
activity by biological necessities or social obligations. Cte Seti 
"discretionary" period of activity which is the subject of this 
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It is also desirable at the outset to have a working defi- 
nition of recreation. Professional recreation people define recrea- 
tion as activity indulged in voluntarily during free time for the 
Satisfaction derived from the activity itself and leading to revita- 


lizgatlonsots the minds pod veormesp ir ite 


While a definition of recreation is relatively straight 
forward, defining leisure becomes more difficult. letsure assists 


rically and philosophically been viewed through several dimensions: 
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As time - The term leisure is derived from the Latin, 
lteere, "to be allowed", and in contemporary usage usually means 
time during which one is "free" or "allowed" to choose to participate 
invasparticularn type of activity. The term, used in this context, 
explains leisure as being the measuring device for a variety of 
freely chosen activities with the most important characteristic 
being the lack of compulsion of obligation. Leisure then,is that 
portion of the day that is used for activities freely chosen and 
that are participated in primarily for reasons other than those 
related to self-maintenance (eating, sleeping, other biological 
functions) obligatory to one's social role, or subsistence in the 


economic sense. 


While this concept of leisure probably reflects popular 
understanding of the term,the concept is by no means universally 
held, particularly among sociologists, philosophers and recreation 


planners. 


As activity - Internationally recognized French sociologist 
Joffre Dumazedier views leisure as a particular form of activity. 
Leisure,to Dumazedier,is a complex array of activities that are not 


related to required activity, or to family and social obligations. 


As_a_symbol of class structure — An early American sociolo- 


gist, Thorstein Veblen, developed the thesis that through various 
periods of history the possession of leisure becomes a recognized 
trait of the ruling class. This "conspicuous consumption theory" 
probably does not apply as much in modern society as it once did 


as leisure becomes more available to the total population. 


As an interdisciplinary construct - Sociologist - Musician 


Max Kalplan explains leisure as being an interdisciplinary construct 
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consisting of relatively self-determined activities - experiences 
that fall into one's economically free-time roles. These activi- 
ties must be self-perceived as leisure, must be psychologically 
pleasant in both anticipation and recollection and provide opportu- 


nities for recreation, personal growth, and service to others. 


As experience — Perhaps one of the most anteres ting 
concepts of the term leisure is what has been termed the Aristole- 
lian or Classical viewpoint. Modern authorities such as Pieper, Miller 
and Robinson, and de Grazia have accepted and expanded this concept. 
Stated simply, the classical viewpoint explains leisure as being 
a subjective feeling - a state of being in which any activity perfor- 
med is performed solely for its own end. Leisure is a feeling of 
inner peace that is divorced entirely from any feelings of external 
obligation. It is this last view of leisure which forms the 
conceptual basis for this report. Two more dimensions must necessa- 
rily be added to this viewpoint however. One must have the OPPORTUNITY 
to choose, as well as the CAPACITY to choose. 


The opportunity implies the necessary physical, financial, 
social and psychological requisites to participate in an activity. 
The capacity to choose implies that one has the particular skills 


required to enjoy the activity. 
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II. THE SIGNIFICANCE OF LEISURE 

Since 1900, and at an ever increasing rate, we have wit- 
nessed increases in the amount of free time, real income, mobility, 
educational levels and population, all accompanied by the population 


shift from rural areas to the cities. 


Clearly discernible is a growing diversity in work schedules 
and a shortening of work time of which the four day work week is 
the most publicized. A management consulting firm studying the four 
day work week,identified 17 Canadian companies on a four day schedule 
in October 1971. Just six months later, in April 1972, the same 
consulting firm stated that there were at least 60 companies in 
Canada on a four day schedule. The corresponding statistics in the 
U.S. indicate approximately 650 companies on a four day schedule in 


September 1971 with a rate of conversion of four companies a day. 


A study by the American Management Association in the 
United States found that in the majority of cases, operating costs, 
production, efficiency and profits showed substantial improvements 
in firms shifting to a four day work week./ This being the situation, 
it can be expected that an increasing number of firms RARE Choi ele pete) 


the four day work week. 


Forecasts indicate not only a change in scheduling of the 
work week, but also a reduction in time. It took seventy years from 
1850 to 1920 to reduce the work week from 70 hours to 50 hours. 
Another 40 years, until 1960,to reduce it from 50 to 40 hours. 
Present forecasts indicate that by the year 2000 the work week will 


be reduced to 30 hours. 


Similarly, work within the home is being lessened by auto- 
matic appliances and convenience foods as well as the trend towards 


fewer children. 
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The significance of the four day work week is the increase 
in availability of "blocks" of free time. While moonlighting does 
increase with the four day week,a U.S. study indicates that the vast 
majority (802) of workers use their extra time for leisure activi- 
ties, particularly action-oriented activities. Other indications 
are that travel and park usage will increase because of longer week- 


ends; demand for evening activities will decrease as the evenings 


are shorter, but demand for 1 to 3 day type activities particularly 
on week-ends, will increase. Already observed is an increase in 


vacation home purchases among four-day workers. 


Similarly, changes in the work-year and the work-life will 
allow substantial amounts of increased free time for Canadians. 
Vacations are no longer the domain of a priviledged few but are now 
virtually available to all Canadians. A government study in 1968 
indicated that almost all working Canadians were granted or had the 
option to take time off for vacations. In 1961, 807 of Canadians were 
able to afford vacations compared to 60% in 1951. Further, the length 


of vacations is increasing. 


In terms of their work-life,Canadians are delaying entry into 
their careers to gain more education and retirements at earlier ages 
can be expected. Sabbaticals will also become more common. The 
United Steel workers of America as early as 1962,negotiated a 3 month 
paid sabbatical every five years for workers with fifteen years or 


more of service. 


Kahn and Weiner in their book ''The Year 2000" predict a 


typical work-life for the year 2000 as follows: 


7.5 hours per working day 
4.0 days per week 


39 weeks per year 
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This results in approximately 1100 hours of work during 


147 working days and 218 days off in a given year. 


The manner in which this increasing amount of free time is 
occupied will have a most significant impact on Canadians as indivi- 
duals, families, communities and society as a whole. To put free 
time into a proper perspective, by the year 2000 the Canadian popu- 
lation,in its entirety,will have at its disposal some 350 billion 
hours of time. Of this total, less than 5% will be occupied by 
working. Approximately 40Z will be taken up by sleep, eating and 


personal maintenance. The remaining 55% is free time. 


Paralleling the trend towards more free time is a general 
increase in the income of Canadians from approximately $4,000 in 1951 
to $6,500 in 1968. As people earn more, they tend to spend more of 
their income to maintain a steadily rising standard of living. 
Expenditures on leisure activities tend to be a significant component 
in this higher standard. In the twenty year period between 1948 
and 1968, Canadian per capita expenditure on recreation increased 


70% in constant dollars. 


In a study "The Challenge of Leisure" conducted in 
California, consumer expenditures for leisure accounted for nearly 
2/3 of all discretionary spending. U.S. News and World Report in a 
recent feature article estimated that Americans will spend $105 
billion on leisure in 1972. A special report by a leading investment 
firm in the U.S. estimated the total leisure market to be $150 


bition. 


Other factors affecting the demand for leisure will be 


increases in population, urbanization, education and mobility. 
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Forecasts indicate that population will double by the year 2000. 
Furthermore, 952 of this®population will be: located invurban areas: 
The number of persons attending Canadian Universities has increased 
three-fold in the ten years between 1961 and 1971. Approximately 
80Z of all households in Canada, currently own a car giving them 


the necessary mobility to pursue leisure activities. 


The influence of these factors on leisure activities is 
strikingly manifested in the actual participation of Canadians in 
several leisure activities. One measure is visits to both national 
and provincial parks which have more than doubled between 1961 and 
1971. Another leisure activity is continuing education. The 
number of part-time university students has increased by 70% in just 
the last three years’ from 125,000 to 224,000. “The number of tickets 
sold for professional performing art performances in Canada in 1968 
is estimated at approximately seven million, representing a three fold 


increase in the sale of tickets from 1956 to 1968. 


A massive U.S. study, reported in 28 volumes by the Outdoor 
Recreation Resources Review Commission, estimated that participation 
in outdoor recreation in all forms will increase fourfold by the 
year 2000. It is reasonable to assume that the same forecast is 
valid for Canada. As a nation, we must plan and prepare for this 


eventuality. 


Rather than allowing the possibility that increased 
leisure may become problematical, we must insure that increased 
leisure does in fact provide the opportunity for self-fulfillment 
to all Canadians, individually and collectively. Several historians 
and anthropologists,including Arnold Toynbee and Margaret Mead, 


have stated that the destiny of a nation is determined by how 
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people occupy their leisure. This simple but inescapable fact 
will become increasingly sienificant as we move from an industrial 


to a post-industrial society. 
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d 01 Baliye TOWARDS A PHILOSOPHY OF LEISURE 
Leisure is an intensely personal concept and,as such,is 
intimately related to the potential, aspirations and values of the 


individual. The idea of what man can become has intrigued philoso- 


phers throughout history. It is perhaps one of the paradoxes 

of our post-industrial society that man now has greater opportunity 
for self-fulfillment than ever before, yet those institutions that 
traditionally informed and guided him in fulfillment have been 


losing their influence. 


It does not seem necessary to document the shift of popu- 
lation from rural and small towns to the cities. It is important, 
however, to note the recency of this shift. A consequence of this 
recency is that a significant proportion of urban population was 
born and educated in rural or small town communities. An equally 
significant proportion born in cities were the children of rural or 
small town parents who had moved to the city. In Canada the impact 
of the move from rural to urban residence is often compounded in that 
a shift from one continent to another and hence, from one culture 
to another,is also involved. One further factor influencing urban 
values is the increasing mobility of people within the urban setting - 
from downtown to suburb, from one suburb to another, and from the 


suburbs back into the city. 


There are discernable patterns of thinking and acting 
that provide a basis for differentiating rural and urban attitudes 
and values. For example: rural and small town history and tradition 
are more intimately related to the individual. History is longer, 
more localized and constitutes the basis of traditions. Life is 
lived primarily within the geographic limits of the community. 


Friendships and occupational groupings are undifferentiated and 
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based on proximity and life long association. There is relatively 
low mobility (particularly movement into the community), although 
there is a steady drain of young people to the cities. The environ- 
ment is lived with and appreciated primarily in the natural sense. 
Change is relatively slow and often appears threatening to those 
aspects of life most valued in rural life. The work ethic is not 
threatened although life may in fact be lived at a more leisurely 


pace. 


Urbanism has a short history in Canada. More important 
perhaps is that few urban families represent more than two generations 
of residence in their particular locale. Indeed much of our urban 
population could more legitimately be termed pre-urban in their 
attitudes and values. The true urban man tends to be more cosmopo- 
litan than local in outlook. His friendships develop an interest 
basis and are often undifferentiated from his fellow workers. He tends 
to be highly mobile and does not have a historical or traditional 
commitment to his place of residence. His notion of community is 
not geographic but rather functional - i.e. he is a member of a 
number of “communities of interest". Urban man is also more function- 
ally oriented towards work and the young,in particular, are questioning 


the validity of the work ethic. 


Urban man seems more attuned to change than does rural man. 
Industrial technology - the assembly line, automation, cybernetics, 
computers, job specialization, work boredom, the forty hour week, 
the three day week-end have all come about within the past fifty 
years. His environment is not natural but is man made and constantly 


changing without reference to seasons. The consequent need for and 


availability of free time has again been particularly relevant to urban 


man. Differences in rural and urban values, differences in attitudes, 
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and the different rate of impact of change on rural and urban 
communities are directly relevant to specifying an urban philosophy 


of leisure. Equally important is the differing concept of community 


and different relationship with the environment. The needs of 
people, the nature of human fulfillment, and individual and social 
values associated with activities, all related to the urban environment, 


constitute the essence of an urban philosophy of leisure. 


A philosophy of leisure for today must relate directly to 
the current system of values. This means building on a shifting 
base - a not impossible task but certainly one calling for flexibility. 
No aspect of current society is more dynamic than the value system. 
Not only is there rapid change which affected long held conceptions 
of values but the rate of change itself is accelerating. An interes- 
ting but temporary scenerio of value shifts occured with the movement 
of "The Flower Children". These young people valued peace, self 
expression, creativity, love and universal brotherhood. No professing 
Christian would fail to agree with such values. But to the ''Flower 
Children" they were real. These youngsters also de-valued materialism 
and work as defined by our economic system. It was on the basis of 
those things they de-valued that they were rejected and seen by many 
as a moral menace. Yet there has been a residual effect of the value 
orientations promulgated by the young hippies a decade ago. There is 
evidence of less materialism and less single minded devotion to the 
work ethic. Self expression and creativity are discussed in terms 
of "doing your own thing". There is every reason to anticipate 
equally radical changes in values in an even shorter period of time 
in the future. Such changes seem likely to be related to changing 
concepts of personal freedom based on freedom to act rather than 


freedom from restrictions, limitations and deprivation. 


The following table developed by Eric Trist described the 


basic shifts in values taking place with the individual and society. 
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TABLE F=-1 
SHIFTS IN VALUES 


THE INDIVIDUAL 


From To 

endurance of distress capacity for joy 
puritanism sensualism 

conformity individualism 
materialism humanism 

self-control self-expression 
achievement self-actualization 
competition co-operation 

narrow interests wide range of interests 
SOG LELY 

authoritarianism participation-involvement 
independence inter-dependance 
tradition oriented future oriented-experimentarion 
education to earn a living education for living 
work orientation leisure orientation 
parochialism "slobal village" concept 


"Nature", Aristotle wrote, "requires that we should be able, 
not only to work well, but to use leisure well". The purpose of 
leisure for Aristotle was to develop man's physical, intellectual 
and creative capacities to the fullest extent permitted by native 


endowment. 


Leisure is an individual state generated from within, 
dependent upon freedom and acted out in terms of self concept, 
self-actualization, human fulfillment, or in words of the young, "doing 
your own thing". Clearly, leisure is not a specific type of time, 


nor a category of activities. Rather,it is the state of being free 
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from the necessity of undertaking any specific activity, accom- 
panied by the opportunity and the capacity to choose activity 

that is self-actualizing or represents human fulfillment. This 
definition excludes no human activity from the realm of leisure. 

It also makes clear that free time does not necessarily constitute 

a state of leisure nor does work time necessarily exclude the notion 


of leisure. 


Leisure is also an avenue for serving society; providing 
additional opportunities to help others in need at home and abroad, 
and to participate actively in the community, cultural, political 


and religious institutions of our time. 


Modern society has greatly contributed to two pre-conditions 
to leisure. First, reductions in the work day, the work week, the 
work year and the work life have freed significant blocks of time 
during which individuals are free from the necessity of undertaking 
any specific activity. Today, the work force in Canada constitutes 
about 48% of the total population and of that over 6% is unemployed. 
Of the balance a substantial proportion are children who,as recently 
as 75 years ago,might have entered the labour market at age 10. 

Now their introduction to the world of work is more and more delayed 
and yet there are not enough jobs for them. At the other end of the 
scale, the age of retirement is being steadily lowered and early reti- 
rement before the designated age is an accepted, if not yet, general 
practice. In or) affluent society, theresare an increasinesnumper 

of people whose personal income is sufficient to free them from the 


necessity to work. 


While free time is not leisure in itself, it is ja necessary 


pre-condition to leisure. In Canadian society today, free time is 
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increasingly available to all. More important perhaps is the 
changing pattern of free time. Some workers are free from work one 
day per week, others two, three and some even four. Vacations 

of one, two, three weeks and of a month are not uncommon. Shift 
work, the so called "continental work week", and continuous produc- 


tion processes all are influencing patterns of free time. 


The second contribution of modern day society to leisure 
is the incredible array of activities which have become available 
to the individual. This is one of the relatively unheralded achieve- 


ments of post-industrial society. 


The third pre-condition to leisure - the capacity to choose 
activities meaningful to self-actualization - has not been realized. 
This is perhaps a consequence of an educational system in a post 
industrial society that is still geared to the needs of an industrial 


society. 


The Vice-president of St. Louis University notes: "We do 
not have anywhere in the United States a college curriculum which is 
truly modern and which at the same time does for the modern student 
what a 'liberal' education was expected to do for the student in the 


Renaissance, or in the nineteenth century". 


The consequences of an educational system not oriented to 
changed and changing values of society have been traffic. Individuals, 
unprepared for the freedom that is leisure flee to artificial stimula- 
tion or simply seek an anesthetic to fill the pain of empty hours. 

This flight from leisure is manifest in the consumption of drugs and 
alcohol and, to some extent, in intermittent retreat from everyday 


reality via travel. Yet travel itself is simply one aspect of a much 
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more ubiquitous phenomenon - mobility. The change from an 
essentially rural to an urban society is pronounced and continuing 
in Canada. There is increasing mobility within and between urban 
settings. Further, Canada is in the mainstream of international 
mobility in terms of immigration, emigration and tourism. All 

of these movements of people have significantly affected Canadian 
appreciation of leisure. Rural attitudes permeate our urban centres, 
minority cultures have introduced differing values associated with 
leisure; and many of our resources for leisure have been devoted 


to profiting?! from wher couristeinddstny. 


Mass communications media represent another important 
influence brought to bear on the individual and his choice of free 
time activities. The Canadian citizen of today is exhorted through 
all media modes to act, buy, go, do,see, etc. Much of the appeal is 
for the consumption of leisure items or services and is often directed 
toward status seeking. The values behind such appeals are based on 
an economy of consumption; the enrichment of life for the individual 
in terms of material resources rather than in terms of the mental, 


spiritual and physical resources of the individual. 


In a predominately materialistic, economically oriented 
society, leisure is viewed as a reward or a benefit granted or 
purchased at the cost of work. The so-called leisure leisure that 
derives from such a philosophy is essentially utilitarian and oriented 
to the system of production. Thus,we are exhorted to use our free 
time effectively or productively. Occupation of time not directly 
related to these goals is viewed as idleness, sloth, and in extreme 
puritan terms, sinful. In such a society,leisure is legitimized 
only as a contribution to more productive work. This proved to be 
a functional philosophy of leisure for industrial societies. We are 


now, at least technologically, a Post-Industrial Society. 
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An appropriate philosophy of leisure for a post-industrial 
society must concern itself with free men in a free society. In 
such a society only a small distinction is required between man's 
right to work and man's right not to work. It is frequently suggested 
that the opposite of work is unemployment. In other contexts, the 


opposite of work has been given as recreation or free-time. 


Today, many workers quite literally live to work and find 
meaning to their lives only in work. Many such essentially limited 
people generalize from this and assume that work is, therefore, the 
most meaningful part of life. To such people full employment is a 
worthy national goal. On philosophic grounds- as well as the practical 
fact that this goal has never been achieved - a case can be made for 
maximum free time for all as a national goal. It may be naive econo- 
mics,but it might be assumed that machines and automated equipment 
were designed to free men from work and are succeeding at an accele- 


rating rate. 


Thus man and his hours of work are no longer a precise 
indicator of material productivity. The machine potential and its 
productivity are perhaps more reliable indicators. The equitable 
distribution of national wealth on the basis of productivity per 
man hour is no longer assumed. Indeed instances of feather bedding 
and the proliferation of non-productive jobs in today's society 
makes such an assumption absurd. Other bases of distribution of 
national wealth are receiving critical attention (e.g. Guaranteed 
Annual Income, Negative Income Tax, Family Income Security). 
Whatever the basis for the distribution of national wealth, the 
objective seems clear - to guarantee at least a minimal standard 
of civilized living to every Canadian. Assured of such a minimun, 
an individual is free of the most basic of human needs such as food, 


clothing, and shelter and is free to seek the satisfaction of higher 
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level needs such as the need to belong and to be recognized, for new 
experiences, and for self-actualization. These freedoms are determi- 
nants of free time and essential pre-conditions to the freedom that 


is’ leisure. 


Free times however, vaniesmins DOLhequa lityeandequantaty. 
It may be evaluated in terms of its potential for a wide range of 
activity from which a choice may be made during a given time period. 
Quantity simply refers to the length of a given free time period 
while quality refers to the range of opportunity presented in a given 
time period and the capacity to take advantage of those opportunities. 
These two notions are closely related as quantity of time is obviously 


a determinant vofythe kind of factavityapossiple. 


However, the most criticalsbasis) for the evaluation orate 
quality of free time is the extent to which a time period is truly 
free. Such "freedom" is a factor of both the individual and his 


environment. 


Personality, as a determinant, is perhaps the key to the 


personal individualistic nature of many leisure pursuits. As an indi- 


vidual, the quality of free time is affected by various pre-determinants 


including discretionary income, social status, education, skill 
capacity, psychological disposition, physical condition and general 
health. It becomes immediately evident that Canadians living in 
poverty do not have a high degree of freedom in the choice of recrea- 
tion activities, nor do the handicapped, the ill and the alienated 


seements of our Society. 


Environment is a particularly critical variable in rela- 
ting, the concept sot leisure: tosCanada. Geography, to a large extent, 


influences activities such as skiing in winter or sailing in summer. 
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The availability of facilities is another obvious pre-determinant 


of a person's ability to choose. 


Aside from geography and facilities,there are two elements 
of environment that should be noted. First is the existence of a 
wide range of communication media covering most of the country. In 
the past the parochial norms and mores of nations, states and cultural 
groups have limited the introduction and appreciation of many activi- 
ties. The extension of national and international patterns of communi- 
cation has resulted in broadening the range of appreciated activities. 
As we have noted recently, ice hockey in the U.S.S.R. is a highly 
valued activity. Perhaps in the not-too-distant future, ballet will 
be similarly valued in Canada. Travel, continuing development and 
use of communications media is tending to internationalize many 


activities which are appropriate to leisure. 


The third related element of environment which has particular 
relevance to Canada is culture. Canada is made up entirely of 
cultural minorities. Although English and French are the official 
languages, both the English and the French constitute minorities of 
the population. Probably no nation is made up of such significant 
proportions of immigrants from other lands. Yet in Canada the concept 
of culture is an open one. All groups are encouraged to demonstrate 
their cultural heritage to the general population. Folk festivals, 
displays of art, crafts, music and dancing of specific ethnic groups 
constitute an important aspect of leisure activities in Canada. 
Certainly there are indications of the desire for closed cultures, 
but for the majority of most ethnic groups the opportunity to share 


and display their heritage to the general population is welcomed. 


Perhaps the notion of an open culture - pride of heritage, 


willingness to share, and desire to contribute to the total cultural 


ites 
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fabric of the nation - is the essence of Canadian culture. If so, 

this approach places Canada in the mainstream of leisure philosophy 

in the post-industrial age. For the idea of intercultural penetration, 
of the display and sharing of heritage, of the assumption of activity 
norms from outside, is the most apparent characteristic of current 


international patterns of leisure activity. 


There is however, one other critical environmental factor 
which is related directly to history, values, choices, and post industri- 
alism. This is the current concern with ecology. Concerned questions 
are raised as to whether snowmobiling is a "good" thing; are super- 
sonic jets ultimately destructive instruments of travel; can we 
afford the impact of automobile exhausts; are we poisoning ourselves 
and all other life forms with the discharge from what has been 
termed the "effluent society?'' While these are critical questions 
regarding the survival of man, they do have very specific reference 
to leisure. Hopefully, the increasing concern being voiced in these 
areas will result in remedial action by both the public and private 


sectors. 


The question before us is: what will Canadians in a post 
industrial society be able to do with the new infusion of free time? 
If governments of Canada are slow or ineffective in providing the 
answer, we may look back to preceding generations and observe what 


the infusion of free time has done to Canadians. 


What our high technological society has produced to date is 


not leisure, but free time. The problem facing us for the future is 


the conversion of free time into genuine leisure. 
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We commend several steps taken by the Federal Government 
in the past three years, including: 

- initiation of the Canada Games 

- establishment of the Administrative Sports Centre 

- establishment of Sport Participation Canada 

- Establishment of Recreation Canada 

- installation of ten new national parks 


- dnitiation of research 


Each of the provincial governments have made similar strides 
forward in improving leisure and recreation services. However, there 
remain certain problems and obstacles which must be overcome in this 
critically important area. The following is not intended as a 
complete explication of those problems and obstacles but a brief 


review of the more significant ones. 


The Lack of Proper Legislation 


There are approximately 130 Federal Acts which have a direct 


or indirect influence on the provision of recreation programs and 


services in Canada. Despite this seemingly large number of provisions, 


not one of the acts deals with recreation in a broad sense. The one 
act which comes close is the Fitness and Amateur Sport Act assented 
to in September 1961. The objects of this Act are to encourage, 


promote and develop fitness and amateur sport in Canada. 


This Act has been translated mainly into programs aimed at 
developing athletes for participation in sport at the national and 
international level. Little has been done to promote recreation in 


a broad sense. 
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In May 1971, Health Minister John Munro announced the 
formation of Recreation Canada under provisions of the same act. 
However, the emphasis here will be on physical recreation only and 
the fitness of Canadians. Even with these limitations Recreation 


Canada is hampered by a shortage of both funds and staff. 


Nor is the B.N.A. Act clear inethe= jurisdictionsot 
recreation by the federal or provincial governments. While natural 
resources are clearly a responsibility of the provinces, there is 
a lack of precise direction of recreational services provided by 


the two senior levels of government. 


The responsibilities for municipal park and recreation mana- 
gement similarly is not entirely clear, with many local governments 
operating under separate park and recreation boards (although trends 
in the past 10 years have clearly shown amalgamation of these two 
services), while the community arena may operate entirely separately. 
There is a growing need to consider community parks, recreation services 
and schools with an aim to provide the optimum recreational services 
to the Canadian citizen. In the final analysis, the citizen is 
concerned only as to the services received, not the source of the 
service. School Boards and local government must come together to 


consider the total community park - school - recreation needs. 


Organizational Fragmentation 


Without proper legislation, recreation and leisure has 
entered the organizational domain of 22 agencies in the Federal Govern- 
ment alone. Recreation and leisure are receiving increasing attention 
by the Secretary of State Department, CMHC, the Canada Council, 
Department of Urban Affairs, National Health and Welfare, and the 
Department of the Environment. The efforts of the National Park 


Branch continue, at a high level of expenditure, to preserve our 
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national heritage and to maintain national parks for the enjoyment 
of Canadians. The Travel Industry Branch of the Department of 
Industry, Trade and Commerce has continued its substantial efforts 

to promote tourism and the use of Canadian parks. The effectiveness 
of both is manifested in the 47Z increase in the use of national 


parks between 1965 and 1971. 


However,there is no one organization of the Federal 
Government with concerns itself with recreation or leisure in the 
broad sense. Further the separation of jurisdictions have to date 
proven to be insurmountable barriers to coordinated efforts at 


research and planning. 


Much like the Federal Government, there exists in each 
Provincial Government between six and ten departments involved in 
various aspects of recreation. They include departments of parks, 
tourism, education, youth and conservation authorities, to mention 


the more predominant ones. 


Added to the myriad of government agencies are associations, 
sports governing bodies, school boards, local clubs and private 
enterprise making a comprehensive coordinated approach towards 


recreation a difificult-if not impossible. task. 


Lacksofl National Goals, Objectives and Policies 


There exists no set of comprehensive national goals for 
leisure or recreation in the broad sense. Without national goals, 
there can be no integrated approach to research, planning, programming, 
or resource development. A number of individual departments in the 
Federal Government have narrow recreation objectives but there is 
no common thread running through them, and with few exceptions, the 


primary objectives of these various departments are considerably 
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removed from recreation. Objectives range from economic to 


physical fitness and national pride. 


Federal Programs 


Large sums of money have been spent through Federal 
programs including Opportunities for Youth, Local Initiatives Projects, 
New Horizons, Company of Young Canadians and other programs which 
have a direct bearing on municipal services. Yet in most cases, 
the municipal departments affected have had no voice in the applica- 
tion of these funds or the direction» ors projects a5 liestresul Gain 
several instances has been programs, facilities or artifacts which 
either duplicate or become an additional financial burden to local 
government. The candid reaction to this situation by one Parks and 
Recreation Director was: "I am sure that some of the rivers and creeks 
in Metro Toronto have been cleared so many times that they are down 


to bedrock. 


If instead local government had a voice in these, worth- 
while efforts could be guided into areas requiring attention and 


where significant benefits could be realized. 


Research 

As the leisure phenomenon becomes a reality, it's significance 
is "discovered" by agencies in both the Provincial and Federal Govern- 
ments. A current major study of highway networks by the Ministry 
of Transport includes a chapter entitled "The Impact of Leisure On 


Teensportatione: 


Substantial sums have been expended on research related to 
recreation through A.R.D.A., the National Parks Branch, Recreation 
Canada, the Fitness and Amateur Sport Directorate, the Travel Industry 


Branch, the Department of Secretary of State and other agencies. 
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To a lesser extent, research is being conducted by the various 
provinces. However, none of this research is coordinated, nor 
is there a model for data collection that enables agencies to 
pool their findings and identify research gaps. 

While it is nice to know "where we've been", it is essen- 
tial to know "where we're going". The type of research evidenced 
to date on a national scale is of a "where we've been" variety. 
Thus ,the limited planning for recreation that is done in Canada is 


cursed with a rear view mirror approach to the future. 


We note with apprehension the current trend of research 
for inventories of facilities, data banks, and information gathering 
in various forms without clearly stated research objectives as to 
why the information is required and what will be done with it to 
aid decision makers in arriving at higher quality decisions. The 
cost benefit ratio of this type of research should relegate it to 


the lowerst priority among research requirements. 


In the past two years, Canadian taxpayers have paid $2 
million in research to find out about tourists, their desires, their 
motivations to travel; they have paid another $1 million to have all 
the gymnasia, auditoria, skating rinks and other facilities counted 


across Canadas 


But not $1 has been spent to find out if organized 
hockey for youngsters is good or bad for their development as mature 
individuals. And yet,this debate goes on at every gathering of 


recreation and sports people. 


Not $1 has been spent to determine why at age 14 we have 


a sharp drop off in participation by all youngsters. 


161 


E=25 


Not $1 has been spent to determine why the average 
Swedish male of 60 has the same heart - lung efficiency as the 


average Canadian of 18-29. 


The standards for urban recreation and open space 


adhered to today are standards evolved for U.S. cities in the 1920's. 


While there is universal agreement that the major need for 
recreation in the future is in and around our cities, municipalities 
have had little or no voice in determining the kind of research done 


to date on a national scale. 


The essence of leisure is freedom and yet the research 
that is done is itself not free. Research findings and consultants 
reports are generally not shared with municipalities who have 
neither the funds nor the staff to carry out their own research. Yet 
the municipalities provide more than 90% of the programming and 


majority of facilities for recreation. 


Municipal Parks and Recreation 
Clarification of the role of municipal parks and recreation 


departments in Canada is required. Municipal models of the 1940's 
and 1950's are no longer adequate. New strategies are required for 
the delivery of services and the design of our total environment in 
a manner conducive to the enrichment of every day living. Dr. E.H. 
Storey, Chairman of the Department of Recreology at the University 
of Ottawa in an address at the 1972 National Conference on Recreation 
stated: "In the final analysis, municipal government is closest to 
the people and should be the level of government recognized as 
carrying the direct responsibility for the provision of the bulk of 
public recreation areas, facilities and services. The roles of the 
Provincial and Federal Governments should be primarily supportive 


to that end’. 
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Open Space 


With the rapid accumulation of population in urban centres, 
there is no doubt that a massive shortage of open space will occur 


in the future unless decisions are made to correct, this) situation, 


At the 1969 National Conference On Leisure held at Montmorency, 
Québec, Professor Norman Pearson estimated that by 1980 a minimum of 
67,000 acres of open space would be required in and adjacent to urban 
areas. This need would increase to between 300,000 and 400,000 acres 
by the year 2000. 


The competition for land in and around the cities is ever 
increasing with land speculators and private developers already in 
possession of much of the land with a high recreation capability. 
Public open space is traditionally viewed as an opportunity cost with 
its economic value at the bottom of the scale in terms of "highest" 
and "best" use. In the final analysis the acquisition of open 


Space depends more on social values than economic benefit - cost ratios. 


Cities are faced with a serious dilemma: the greater the 
number of people living and working in the area, the greater the 
demand for open space. However, the greater the number of people 
living and working in the area, the greater is the demand for land for 


other uses as well. 


The traditional approach to public park acquisition has 
been through subdivision dedication or simple purchase. There are 
many other methods available. Such examples as scenic easements, 
multiple use of utility corridors and lease-back have been attempted 
in various communities with much success. Beyond public parklands 
and schools there must be a greater resolve to incorporate private 


open spaces with public areas. 
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We commend the Federal Government for the installation of 
ten new national parks since 1968,bringing the total to 28 and for 
the first time, outstanding natural areas in every Province and 


Territory under the national parks system. 


At the same time, we agree with the statement of Minister 
John Munro made at the national conference of the Canadian Parks 
and Recreation Association in August of this year. To that gathering 


he’ said: 


"We are today seeing increasingly large numbers 
of people who have the means and the leisure time 
leaving the urban areas to seek contact with 
nature in our magnificent system of national, 
provincial and municipal parks. But there are also 
large numbers of people who simply don't have the 
means, for whom our parks are simply green spots on 
a map. We must direct special attention to the 
hearts of our cities ---- not only to make them 
more livable but also to furnish them with areas for 
outdoor sport and recreation. There must be increased 
emphasis on the development of urban parks ---- not 
only to please the eye of the beholder but primarily 
to meet human needs for outdoor recreation facilities 
to be used and enjoyed by all age groups ---- affording 


all Canadians an opportunity to participate". 


Resources 

The resources of leisure and recreation are generally 
inadequate and unevenly distributed across Canada. There is need for 
more leaders, professional coaches and volunteers. While facilities 


are adequate in several areas of Canada, and indeed excellent in a few, 
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there are many regions and population segments that have virtually 


no access to leisure oriented facilities. 


The situation regarding financial resources is examined in 
depth in a separate report. Suffice it to say that limited finances 
are a problem for municipalities. Expenditures for recreational and 
cultural services by municipalities exceed the expenditures of all 
Provincial Governments and the Federal Government combined. Still, 
municipalities have not been able to keep pace with the increased 
recreation and leisure needs of citizens. Funds are needed for land 
acquisition and development, facilities, leaders, training, research, 


planning, innovation and experimentation. 


The Non-Community School 


The education system owns and operates the largest accumu- 
lation of facilities for recreation and leisure in Canada. The 
coordination of planning, programming and use of facilities between 
community recreation departments and school boards is not a new subject. 
Invtact it) coes back to 1910.) Yetsthis, problem still persists ain 
varying degrees across Canada. As a result communities build separate 
facilities while school facilities are closed and unused. They 
remain empty exactly when there is peak demand for facilities by the 


public - evenings, week-ends and during vacations. 


Citiespares vacea withetinancial.limi tations and) citizens are 
currently taxed to the limits of tolerance. It is essential,therefore, 
that all facilities paid for by taxpayers be utilized to their maximum 
capacity at all times and that future facilities be designed for 


multi-purpose utilization. 


165 


F=29 
V. CONCLUSION 


The basic aim of a leisure oriented society must be to 
enable every individual to seek self-fulfillment. It remains the 
role of government to bring about the necessary political, economic, 


social and cultural conditions which will make this aim a reality. 


Historians and anthropologists have noted that the destinies 
of nations are determined by the leisure pursuits of their citizens. 
Leisure can be the basis for individual self-actualization, community 
development, and cultural fulfillment. It can also lead to boredom, 
emotional and physical illnesses, alienation and social deviation. 
Increasing leisure has both a positive and negative potential depen- 


ding on our preparedness as a nation to harness it constructively. 


The time to decide is now. It will be impossible to 
prepare tomorrow's adults for leisure once they have reached adulthood. 
We cannot talk of self-fulfillment to a young person behind bars; 
we cannot speak of leisure opportunity to individuals who lack adequate 


housing, food, clothing or health care. 


The challenge and opportunities of leisure cannot be met 


in either a piecemeal manner, or by decisions which are basically reactive 


rather than futuristic. The challenge of leisure must be approached 


holistically because the challenge relates to the whole man — physically, 


emotionally, socially, intellectually, aesthetically and spiritually. 


Special need groups must be identified and approached with 
integrated programs. They cannot be studied by CMHC for their 
housing needs, by health agencies for health needs, welfare for’ there 
subsistence needs and education for their education needs. We are 
dealing with people who are total personalities in different commu- 


nities, each with a different set of references and value system. 
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Further, planning for leisure cannot be isolated from 
planning for economic development, for education, for transporta- 
tion, for housing, for conservation, for pollution control, etc., 
since all aspects are related to a whole, and this more and more so 
in a society in which all elements are increasingly interdependent. 
A planning approach is required which enhances the quality of life 
through the convergence and mutual interaction of man, his communi- 


ty and his environment. 


The approach of a just society must be a holistic approach, 
specifically tailored for the particular needs of people in their 


particular community. 


The formulation of goals, comprehensive plans and effective 
programs, by their very nature, must go beyond the jurisdictions and 
interests of any one level of government. Rather, a full scale 
marshalling of the nation's leisure resources is called for to meet 
the total spectrum of leisure needs in a rationalized manner, free 


of jurisdictional encumberence. 
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PUBLIC ASSISTANCE 


I. INTRODUCTION 
(a) we ihesProplem 

Most investigations of the socio-economic history of 
Canada treat the post-war success of the Canadian Economy as being 
the result of the technological innovations of the war-time econo- 
mies of Allied and Axis powers. There is considerable evidence thac, 
while important, technology, without the desire to use it, cannot 
develop the economic stature of a nation. This is demonstrated in 


the attempts at economic development of African and Asian countries. 


This 'desire', to utilize the productive technologies 
born of war, was supplied in the Western world by memories of the 
Great Depression. With the Depression, Canadian society plummetted 
from the dizzying heights of the ‘Roaring Twenties’ to the abyss 
which was the 'Thirties'. The suddeness of this shock left an 
entire generation of Canadians with memories of breadlines, freight 
cars, and intense insecurity. The Depression left an indelible 


imprint on Canadian societal thought. 


This generation learned of the fragility of the good life. 
They learned of the need for a job to supply some veecurity | ined 


world reeling under the impact of economic catastrophy. 


With the war, insecurity due to unemployment was banished 
by the turning of millions of idle hands to the task of producing 


military products. 


With war's end, the memory of depression drove this 
generation to turn knowledge forged on the anvil of armed combat to 
the creation of a new society which was to become technologically 


complex, urban (if not urbane), and affluent in its material wealth. 
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By the Mid-60's, the success of post-war, almost 'post- 
industrial' Canada was obvious. But some awoke to find that while 
the Canadian nation was rich, industrial and urban, over 1/5 of all 
Canadians were insecure in material things. Perhaps as insecure 


as Canadians caught in the claws of depression.* 


(b) The Situation 

The Canadian conscience was shaken by this knowledge. 
Welfare legislation sprouted like weeds; these weeds are still 
sprouting. An example of this is FISP, the Family Income 


Security Program. 


But while all Canadians abhorred the fate of millions of 
their 'confrére', consensus on how to resolve this vestige of 


depression has not been achieved. 


One reason for the failure to achieve consensus is the phi- 


losophic legacy of the Depression: 


"The same people who support the protection 
of the abject express a deep suspicion of the 
machinery that provides that protection: the 
welfare system...is dolling out a lot of public 
money to people who are masquerading as widows 
and orphans, but who are, in fact, freaks, 
bandits and bums. On the one hand, Canada is a 
bountiful and generous nation that extends a sym- 
pathetic hand to the down-and-out; on the other, 
the down-and-out are a pack of worthless tramps, and 


are bleeding the country dry." 


* See 'A Report of the Special Senate Committee'. 'The Real Poverty 
Report'. ‘Income Security for Canadians’ (DNHW) 1970, which 
establish the level of poverty in Canada. 


1. Adams I., Cameron W., Hill B., Penx, P., The Real Poverty Report, 
Hurtig, Edmonton, A-71, p. 168. 
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given the evidence of in depth investigation, to a Senate Committee 


Report and its 'minority' report and to professionals working with 


the poor. 


should be noted in this regard. 
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It is difficult to understand this public ambivalence, 


A report by John Steel, City Manager of the City of Windsor 


to Council, Mr. Steel notes: 


"There is a large turnover among those who 
are receiving welfare payments. In 1971, the 
average number of people removed from the 
welfare rolls per month was 945 with 1,108 being 
added from an average monthly number of recipients of 
5,102. In other words, 21.72 of the recipients in 
each month had not received welfare the previous 
months, while 18.5% of those who received welfare 
in one month did not receive it in the following 


month. 


The glib statement so frequently heard that 


there is a rapidly growing list of permanent "free 


loaders' simply is not borne out by the eSpace 


Empirical evidence shows the vast majority of the poor to 


be victims of circumstances beyond their control: e.g. 


2. Submission to His Worship, the Mayor of Windsor, April 4, 1972 


Re: 


(a) Fluctuations in Federal monetary and fiscal 
policy, which generate changes in the level 


of unemployment; 


General and Special Welfare Assistance. 


In his report onmocclalsoeryices 
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(b) Physical handicaps or social responsibilities 
which render them 'unemployable' (Note Table G-1) 
e.g. the disabled and families headed by a 
single parent; and 

(c) Low levels of education and training which 
result from being raised in a deprived 


environment. 


Canadian welfare legislation and the ordinary citizen 


still hold the 'income ought to be earned' view of poverty. > 


TABLE G-1 
FAMILIES AND INDIVIDUALS BY REASON 
FOR RECEIVING PUBLIC ASSISTANCE 
Calgary, October, 1968 


Category 6 Siw 
1. Unable to work because of Sigil 62 
illness or incapacity 
2. Unable to work because LAY) 22 
of age 
3. Parent with dependent children 38.6 71 
4. Able to work but temporarily 5.4 10 
out of work 
5. Inadequate income 10.3 nik) 
Total 100 184 


Source: S.G. Peitchinis, "Why Should Anyone in Calgary Need Aid'" 
Canadian Welfare (May-June 1969). 


3. Developing Social Policy in Conditions of Dynamic Change. 
Report of The Canadian Committee of the International Conference 
on Social June 1972. 
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Table G-l exhibits an important characteristic of poverty 


-- Canadian style. Three maior groups exists among the poor: 


* The Unemployable: 


Those who have no resources of their own, and could not 
support themselves at any job, under any conceivable circumstances. 
These are the impoverished elderly, the physically and mentally 
handicapped, and single mothers with young children - people who 
cannot and likely never will be able to earn a living without help. 


This includes the majority of welfare recipients. 


* The Unemployed Emp loyables: 


Those who can work under some circumstances but have diffi- 
culty in holding a job -- the unskilled and uneducated. It should be 
noted that welfare loads in Metro Toronto jumped 502% between December 
1968 and December 1969 which was the period that unemployment soared 
to 7%.4 Estimates by Peitchinis show that only 14-157 of Canadian 


Welfare recipients are "employable'.° 


* The Employed: 


Those welfare recipients who work but simply do not earn 


a sufficient income. (See Table G-l). 


A major step towards an effective welfare system can be 
achieved by making Canadians aware of the nature of poverty, thus 
recognizing that the vast majority of Canadians receiving public 


assistance are victims of circumstances beyond their control. 


4. Canadian Welfare Council to the Special Senate Committee on Poverty, 
Marchesa 970 


5. See 'The Employability of Welfare Recipients', Peitchinis, 
Human Resource Research Council, Feb. 1972 
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Given the existance of wide-spread 'poverty' in Canada-72, 


what is the state of the Canadian welfare system? Please note 


Chart G-l. 


Chart G-1 shows that the Canadian welfare system uses two 


broad methods to assist the needy: 


* Income Maintenance: 
Raising the income of persons by direct government 
subsidy. The extreme example of income maintenance techniques is a 


guaranteed annual income. 


* Supportive Services: 


The supply of essential services which the poor need, but 
cannot afford: e.g. hospitalization insurance, medicare, legal aid, 


day-care centres. 


These two methods use both direct payment and shared 


cost programs. Direct payment programs are funded by the federal or 


provincial governments separately. Shared cost programs are funded 


federally and provincially. In most provinces, the municipalities are 


involved in either administering or supplementing many of the shared- 


cost programs. 
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CHART G-1l 


CANADIAN WELFARE SYSTEM 


Income Maintenance 


Direct Payment Programs 


(Purely income maintenance 


programs ) 


Administration 
Federal and/or 


Provincial Governments 


Method of Assistance 


Supportive Services 


Tools to Deliver 
Assistance 


Shared Cost Programs 


(I.M. programs and 
supportive services) 

(Since 1966, shared cost 
programs function 

under the Canada Assistance 


Plan) 


Administraticn 
Provincial and/or 


Local Governments 
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II. PUBLIC ASSISTANCE PROGRAMS* 


(a) Direct Payment Programs: 


1. Federal 


A. Canada Pension Plan 

Under the Plan, together with the comparable Québec 
Pension Plan, almost all working Canadians ere covered. The Plan 
is financed through contributions by employees, employers, self- 
employed persons and earnings on the fund. Self-employed persons 
contribute an amount equal to the combined employer-employee share. 
Benefits are available to retired contributors, disabled contribu- 
tors and their dependent children, and to the widows, disabled 


widowers, and orphans of contributors. 


BeoldsApelsecuri ty 
The Old Age Security Act of 1951, as amended, provides for 


a pension to be paid monthly to all persons of 65 years and over who 
meet a residence requirement. The basic monthly pension of $80 
a month is adjusted annually to reflect increases in the Consumer 


Price Index. 


* The public assistance system consists of a large number of 
separate programs, each of which is designed to assist those 
facing different types of 'social' or economic 'need'. One 
of the problems involved in analysing the welfare system, or 
even in listing the program package, is the continuing 
introduction of new programs, and the revamping of existing 
ones. 


The following list of programs should be viewed as 
representative of the 'types' of kinds of welfare programs 
used in Canada, not as a definitive or comprehensive list 
of such programs. Accordingly comments on or criticisms 
of given programs are to be viewed as being dated September 
ha ABS ees 
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C. Guaranteed Income Supplement 


The Guaranteed Income Supplement provides supplementary 


benefits to pensioners with little or no income other than Old 
Age Security Pension. Those with income additional to the Old 
Age Security Pension may receive a partial monthly supplement. 
The present program provides an Old Age Security Guaranteed 

Income Supplement of $150 a month for a single person and 


$285 a month for a couple. Amounts for the Guaranteed Income 


Supplement will be adjusted annually after March 1973 to reflect 


the full amount of changes in the Consumer Price Index. 


D. Family and Youth Allowances 


The Family Allowances program provides for payments on 
behalf of all children up to age 16 who are resident in Canada, at 
the rate of $6 for each child under 10 years of age and $8 for 
each child aged 10 to 16. Family Assistance payments are made at 
family allowance rates for each child under 16, resident in Canada, 
supported by a landed immigrant or by a Canadian returning to reside 


in Canada permanently. 


Under the Youth Allowances Program, monthly allowances 
are paid in respect to all dependents, age 16 and 17, who are recei- 
ving full-time educational training or are precluded from doing so 
by reason of physical or mental infirmity. (The Province of Québec 
introduced its own family allowances program, supplementing the 
federal scheme, under legislation enacted in 1967. The Province of 
Newfoundland in 1966 introduced a program called the Parents' 
Supplement (Schooling Allowances), under which payments are made 


for children attending school.) 


A bill, currently before Parliament, proposes to replace 
Family and Youth Allowances with a new program called the Family 
Income Security Plan under which payments would be made on the basis 


of family size when annual family incomes fall below specified amounts. 
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E. Unemployment Insurance 

Under the new Unemployment Insurance Legislation, effective 
June 27, 1971, universality of coverage has been largely achieved. 
Benefits are payable when earnings are interrupted through unemploy- 
ment, sickness, maternity or retirement, and are related to earnings 
and the number of insured weeks accumulated under the plan. Benefit 
rate for a person without a dependent is two-third of insured 
earnings; for those with dependents the rate is 75 per cent of average 
insured earnings during the qualifying weeks. There is a minimum 
benefit rate of $20 and a maximum benefit rate of $100 a week. Both 


minimum and maximum are reviewed annually. 


F. War Veterans Pensions and Allowances 

The Veterans Charter makes provision for a number of 
income maintenance programs and provides for a variety of health and 
welfare services for veterans. The main income maintenance benefits 


available are disability, widows' pensions and war veterans allowances. 


2. Provincial 
G. Workmen's Compensation 

All provincial governments have workmen's compensation laws 
to provide compensation for industrial injury. Cash benefits are 
provided for workmen who suffer permanent or temporary, total or 
partial disability or acquire a disease in the course of, or as a 
result of, their employment. In case of death, benefits are payable 
to survivors. Contributions are made by employers covered by the 


legislation; no contributions are collected from insured persons. 


Shared Cost Programs 
H. Canada Assistance Plan 


The Canada Assistance Plan is a comprehensive public 
assistance measure which complements other income security programs. 


It provides, under agreements with the provinces, for a federal 


77, 


G-11 


contribution of 50 per cent of the costs of assistance to persons in 
need, maintenance of children in the care of provincially approved 
child welfare agencies, maintenance of persons in welfare institu- 
tions, health care services to needy persons, and the extension and 
improvement of welfare services to prevent or remove causes of depen- 
dency. Requirement rates for assistance and elilcibility aresset 


by the provinces. 


I. Blind Persons Allowance 

Under the Blind Persons Allowance program, the federal 
government reimburses the provinces for 75 per cent of the allowances 
paid to blind persons 18 and over who are in need and who meet the 
10 years' residence and income requirements. Through the Canada 
Assistance Plan, a province may elect to provide for needy blind 
under its general program, with reimbursement from the Canada Assist- 


ance Plan. 


J. Disabled Persons Allowance 

This program provides for federal reimbursement to the 
provinces of 50 per cent of allowances paid to permanently and totally 
disabled persons aged 18 and over who are in need and who meet the 
10 years' residence and income requirements. Through the Canada 
Assistance Plan, a province may elect to provide for needy disabled 
under its general program, with reimbursement from the Canada Assist- 


ance Plan. 


K. Social Assistance 

All provinces make legislative provisions for assistance 
to persons in need and their dependents. Allowances are generally 
determined on the basis of a needs test, and are granted to cover 
certain items of basic need -- food, clothing, personal require- 


ments, shelter, fuel and utilities -- and on an individual basis, 
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for special needs. Social assistance is administered by the 
provinces or by municipalities with substantial financial support 
from the province which, in turn, is reimbursed by the federal 
government under the Canada Assistance Plan for 50 per cent of 

the costs incurred. The provinces administer the federal-provincial 


programs of aid to the needy blind and disabled. 


L. Homes for the Aged 


In all provinces, homes for the aged and infirm are provided 
under provincial, municipal or voluntary auspices. Provinces con- 
tribute to the maintenance of needy persons in homes for the aged 
operated under municipal or voluntary auspices and are reimbursed 
by the federal government for 50 per cent of the total shareable 


costs of maintenance of needy persons in such homes. 


M. Child Welfare Services 

Child welfare services, which include child protection and 
care, services for unmarried parents and adoption services, are pro- 
vided in all provinces and are administered by the provincial autho-— 
rity or by local Children's Aid Societies (voluntary agencies with 
boards of directors operating under the general supervision of 
provincial departments). Children’s Aid Societies and other recogni- 
zed agencies receive substantial provincial grants and, occasionally, 
municipal grants and funds from private sources. The cost of main- 
tening children in care and certain other services are shareable 


with the federal government under the Canada Assistance Plan. 


N. Hospital Insurance 


Provincial hospital insurance programs, operating in all 
ten provinces and two northern territories since 1961, cover 99 per 
cent of the population of Canada. The federal government shares 


with the provinces and territories the cost of providing specified 
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hospital services to insured patients. Discretion in administering 
and financing the program in each province or territory and the 
provision of services above the stipulated minimum required by 
federal legislation are the responsibility of the province or 


territory. 


O. Medical Care Insurance 

All provinces and territories operate medical care insu- 
rance plans in accordance with the federal Medical Care Act, under 
which the federal government contributes to the costs of insured 
services. These plans must provide comprehensive coverage for all 
medically required services rendered by a physician or surgeon, be 
universally available to all eligible residents under equal condi- 
tions, cover at least 95 per cent of eligible provincial population 
and provide portability of benefit coverage when the insured resi- 


dent is absent from the province or when moving to another province. 


(b) Semi-Welfare Programs 


Direct Payment 
Federal 


P. Opportunities for Youth 
The Opportunities for Youth Program, began in the Summer of 


1971 and repeated in the Summer of 1972, has as its major objective 
the provision of support to students in need of finances to continue 
their education. The program awards grants to projects submitted 

by individual students and student groups. The projects are conceived, 
implemented and administered by the applicants according to the 
general guidelines of the program. In 1972, 3,000 projects were 
funded for a total of thirty-four million dollars. Approximately 
30,000 jobs had been created. Projects are divided into four 
general categories: research, recreation, social service and cultu- 


ral activities. A large number of imaginative projects, reflecting 
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the interests of young people for community improvement, have been 
supported under this program. In addition to the students who re- 


ceive salaries sufficient to help toward their next year of education, 


the projects have involved large numbers of other persons of all ages. 


Q. Local Initiatives Program 


The Local Initiatives Program is a job-creating plan which 
was designed to be in effect from November 1971 until May 1972. Of 
some 5,800 approved projects, 1,200 have been extended to September 
30, 1972. Under the program, local groups submit projects which are 
beneficial to the community and provide jobs for persons who would 
not otherwise be employed. Over 90,000 jobs were created under the 
program for an expenditure of some $180 million. Municipalities 
and voluntary groups in all parts of Canada submitted projects under 
the program and preliminary assessments indicate a good level of 


participation by disadvantaged groups. 


R. New Horizons 

The New Horizons Program, announced in May 1972, is intended 
to extend the "opportunities" approach, which has shown good results 
in the Opportunities for Youth Program and Local Initiatives Program, 
to men and women retired from the labour force. The program, which 
is to run for a period of three years, has been allocated a fund of 
$10 million for 1972-73. Projects will be supported which are 
developed by and primarily for older citizens and which are in 
nature non profit and beneficial to the community. The emphasis of 


the program will be on activity rather than job creation. 


Summary: 


While we now understand the Canadian Welfare system in 
terms of its origins and composition, two major questions remain 


to be answered: 
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igs What is wrong with the present system of 
public assistance? 
Pag What is the role of local government in 


the public assistance system? 


(c) The Failings of the System 


After billions of dollars have been spent to wage war on 
poverty -- Canadian style, we find the gap between the "haves' 
and "have nots' at best stable. At worst it is widening.* The 
Canadian welfare system, born of an affluent age but the descendent 
of depression, allows the poor to survive but does not allow them 
to escape their prison of poverty. Thus we supply enough services 
and income to allow the poor to exist but not enough for them to 
break out of their circumstances, We have failed to enable the 


poor to develop their full potential and to become contributors 


to, rather than ‘dependents’ of,Canadian society. 


This ambivalence - affluence to ameliorate the poverty 
cycle** and a_ social psychology dominated by memories of depression 
"We made it, why can't they?" -- is exhibited in blatant terms in 
the structure of the welfare system. Four examples illustrate 
this taet.otmiecis! ation. 

iL The nature of direct payment programs; 

2s The central institutional constraint - Federalism; 

ae The emphasis of economic values in Canadian social 

policy; and 


ue Disincentives built into the system. 


* See section on Direct Payment Programs, below. 


** See Poverty and Institutional Reform, Ontario Economic 


Council, 1969-" Toronto 
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(d) The Nature of Direct Payment Programs 


Direct payment programs involve the supply of income to 
persons of defined characteristics. These programs include Old Age 
Security (OAS), with the Guaranteed Income Supplement (GIS), the 
Canada and Québec Pension Plans (CPP and QPP), Youth and Family 
Allowances (YFA), Workmen's Compensation (WC) and Unemployment 


Insurance (UI). 


Some of these programs are funded federally (OAS, GIS, CPP, 
YFA, UI), others (QPP and WC) are provincially administered and 
funded. No matter the source of funding, they share certain charac- 
teristics which distinguish them from welfare schemes designed to 


serve the 'needy': 


Ih They are given to all regardless of financial 
need, simply because a person falls into 
some non-financial category; e.g. OAS - 
those over 65 regardless of need; YFA - 
those who have children, regardless of need; 

De Benefits are given to those who have paid into 
agspeCurtcenind. 6.0.6 Che nOre.m WG: 

3h In some cases there is a differentation in 
amount of ‘pay out' based upon the size of 
contributions. Those who originally had 
relatively high incomes will receive higher 
benefits than persons at the lowest end 


of the pay scale; e.g. (CPP). 


We may summarize these characteristics by saying that 
direct payment programs are not designed to specifically serve those 
in poverty. But while not directed exclusively at the poor, many 
poor people are living on these benefits alone. Table G-2 
shows that these programs account (including Veteran's 


Pension) for 79.6% of total expenditures in income security programs 
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in Canada (1969-70). In terms of the Canadian Economy, thiseis 


Ly 7, OlaGe Neb 


Table G-2 also indicates the division of direct payment 


programs into: 


(a) 


(b) 


Income Insurance schemes - under which employed 
persons insure themselves against losses of 
income whether by reason of age or disability 
(CPP, QPP), accident (WC), or unemployment (UI). 
Under these plans the employeed, and/or the 
employer, contributes a proportion of his income 
to an insurance fund, and the fund replaces his 
earnings when he is injured, unemployed, disabled 


or retired; and 


Income support measures — which, without direct 
contribution, supports the incomes of everyone in 


a designated group, e.g. those past a certain 


age (OAS), or everyone who has children. 


The two main criticisms of direct payments are: 


je 


That the benefits of federal categorical programs 
are too low. This is supported by the Senate Report 


on Poverty; and, 


That income insurance schemes,by their contributory 
nature and benefits based on contributions, fail 

to help the poor. Thus if you are poor, your 
contributions are low; if your contributions are 


low, the payout keeps you poor. 


These criticisms may appear more clearly by an analysis of 


certain programs. Let us first consider the old age security scheme, 


an example of an income support scheme. 
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Table G-2 


ESTIMATED EXPENDITURES UNDER FEDERAL AND PROVINCIAL INCOME-SECURITY PROGRAMS, 1969-1970 
eee 
Program 


Social insurance program: 
VanoUuaEr ens 1 ONshlan a desert. ce iee 
Otebec  PeNSTON EE LADS cc orcste ctetatersi eis cts os 
WECM PLO VM La OSUGANCCE rs etatelcis! sas a6 sare 
Workmen's Compensation} .............. 
Mere rancumrcUSlOnStann es Lleida ict 


St LC La daecometereee tine .cter ciate amihare cate eaters ore ate 


Universal and income-related income 
Support programs: 
SPA Gem oe CULLLY = sre seis stetelsrs ele clsie totes sts. 
Guaranteed Income Supplement ......... 
Meg: TNielVelrehaeevey (Sy Woon n A Guno eo ONe Oe 
SOME OW a1) Cla Mora isterere sister etedel vaersrelore ete « 


Sipe eo te eerste erect oe erent ee are aro e ete ae aes 


Social Assistance programs: 


Special groups: 


(means-tested) 


INS CC eee eletpieich tat sh siel tet ate) tether ceeliel sone etere. cre 
DU sCmeeweke tie otenetahrts taper sec teterete eters shatelers: sie 
REECE Vom Wateh «ere cua ee No SO. CR OEE 
Ni CU ATT GUM Mere les la a enoteterehe tees becere ta veucie: ert 6 
Prdtans SAtiGa nS Kk LIMOS Byvccwercrctesistelere: + 5:4: 6 
General Assistance: (needs-tested) 
Noche r sy wal POwaAnl©eSis. nese ce careeres ts 
Unemployment eassistance. 2.2.0 4). ws 
Canada Assistance Plant} ........... 
lta Ot Va te ton! te ltjete re ete ete: w creveueielcls ons as 
i eel arenes eran cretcne aecrever sree tavecete tats. sn, anese teas 


* The Gross National Product in fiscal year 1969-1970 was $80.08 billion.D.B.S., 

Panadianeotatistical neview, Vol.e46, No. 4/7, Tableslol: 

Cash benefits only. 

Pensions for disabled veterans and widows. 

s Includes Family Assistance benefits for the children of recent immigrants (who 
excluded from the Family Allowance program) and payments under Quebec's Family 


++ 


Allowance program. 
** Includes Quebec Scholing Allowances and Newfoundland's Parents' Supplement (Schooling 
Allowances). 
tt Assistance payments only; excludes expenditures on health and welfare services, 
child welfare, and care of children in institutions. 


SOURCE: 


Canada Department of National Health and Welfare, Income Security for 
Turormationy Ganada.=19/0),) lables 122.3 "andr4. 


Canadians (Ottawa: 


Expenditures 


ine collars 


(¢ millions) 


fh 
24 
107 
18 


28 
29 
678 
891 


4,364 


15. 


D6. 


1S e 
ZOr 


100. 


i (eS) [Se dee (es) J) BS) 


Gii(@e) | 1S) en 


Percentage 
distribution 


OOO NN SIO 


i |=! (@s) (Ss) 5) 


Pereentare 
of GNP. * 


sha 


185 


Table G-3 


SUPPLEMENTARY AID TO PENSIONERS 


Year $ ¢ Increase % Increase People % Increase 
Dog 70,014 1,100 a6 3770 18) 
1970 68,914 IBS 7 She: Zo GA32 29.6 
1969 53576 10,864 Pay 8) 2880 She 
1968 LD eae -7,288 —14.6 2630 Salsys 7! 
L9G 49,600 -18,407 —27.1 3120 2055 
1966 68,007 PLES 47.5 3924 Sie S) 
1965 46,088 9.429 MSs TI 2900 ins \a) 
1964 5G,000 2,148 Gaz 2545 ~1.1 
1963 Sa oLL Vy (HAY) —6.0 2574 Sale 
1962 ston Tieph B98 tee 22d eS 
LOGE SWART / Shs) 2438 
1960 N.A. N.A. 
Increase 
1961-1971 SL 27.0 IRS ss) 1332 54.62 
people 


80% of expenditures revoverable from province sine. L971 
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(e) Old Age Security 

Old Age Security was begun in Canada with the passage 
of the Old Age Pensions Act of 1927. This program bears on the 
problem of poverty in this country, for it is responsible for 


maintaining the largest single group of poor people -- the elderly. 


The Old Age Security pays $82.88 per month to all 
citizens over 65 who apply for it. Those with no other source of 
income are also entitled to the Guaranteed Income Supplement of 
$67.12 per month, Thus a single citizen is entitled to a total 
package of $150 per month ($1800 annually), eligible married 
couples receive $285 per month ($3420 per year). 


About half of all Canadians who are now receiving OAS 
are also receiving some part of GIS; eligibility for any part of the 
supplement stops when benefits and outside income combined exceeds 


$50 per week. 


The Department of National Health and Welfare (October, 1970) 
stated that as of August 1970, there were 1,695,487 old age pensioners 
in Canada. Of these older citizens, 476,110 (282%) had no source of 
income other than OAS and GIS. An additional 347,970 (20.52) 
received part of GIS, or, in other words, had an outside income of 


less than $62 per month. 


An indication of the failure of OAS and GIS to adequately 
serve the income needs of the aged is indicated by a brief prepared 
for the Vancouver city council.” In the brief, it is stated that 
the cost per month for an aged person to maintain a marginal stan- 


dard of living in Vancouver is $200 - $255. But OAS and GIS supplies 


5. Federal Government White Paper - Income Security for Canadians, 
Vancouver City Council Response, January 19, 1971, p. 6. 
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$150 per month or slightly more than sixty per cent of basic need. 
The inadequacy of benefits is further indicated by the need 

for subsidized accomodation for the aged, and for supplementary 
aid to pensioners supplied by many Canadian municipalities. Table 
C-3 indicates these expenditures for the City of Windsor. These 
supplements are necessary for housing and medical needs. Without 


them, many of Canada's elderly citizens could not survive. 


Granted the failure of OAS and GIS to adequately provide 
for the aged, it must further be noted that these programs fail to 


allow for increases in the cost of living.* 


During 1968 wages and prices went up by Bone 
Rising costs around 4% eroded about half the 
increase in wages and incomes, but one can talk 
in terms of an increase in the standard of living 
by over 4%, for those who were employed. At the 
same time, those aged who depend on their almost 
fixed old age security had a decline in their 
purchasing power of 2%. This is because the 
increase in old age security benefits is limited 
to only 22% whereas as indicated, the consumer 
price index went up over 4%. The net result was 
that the gap in the standard of living between 
the aged depending on the Old Age Security and 
the Guaranteed Income Supplement and the average 
person in the labor force grew during this good 


year by over 62. 


6. Brief of the Canadian Welfare Council to the Special Senate 
Committee on Poverty, June 19, 1969. 


* It should be noted that a 'Cost of Living' clause became 


effective April 1, 1972. However, the cost of living clause fails to 
give old age security recipient a share in the growth of national income. 


Thus while the 'real' income of the elderly is stabilized, the gap 
between average earnings and old age benefits increases. 
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The pensions, then, are inadequate; they fail to realisti- 
cally allow for changes in the standard of living. But what is 
worse, the federal government has ear-marked funds available to 


ameliorate the situation. 


The Old Age Security and Guaranteed Income 
Supplement programs are financed by specially 
ear-marked taxes -- a 4Z tax on personal income 
(with the regressive feature that the maximum 
tax is $240), a 3% tax on corporate taxable 
income, and a 3% sales tax. In the fiscal year 
ending March 1970, revenues received from these 
three taxes exceed total expenditures on Old 
Age Pensions by $100 million. The picture for 
1970-71 fiscal year was almost the same before 
the White Paper changes. The total credit 
balance in the Old Age Security Fund constituted 


by law is now over $700 million. / 


Thus in Canada, we have the distressing situation of the 
aged suffering in poverty, and the government of Canada sitting on 


its cash box, not using funds collected to aid the needy. 


One must sympathize with the words of Reg Waron (70), 
President of Pensioners Concerned (an incorporated organization began 


in’ Toronto’ in. 1968): 


You can see why these people deserve more. 
I was surprised and delighted about the $2.88 
increase in basic pension and the $15 in the 


supplement. A few dollars means so much to them. 


7. National Council on Welfare Statement on Income Security, 
Ottawa, 1971. 
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I am going to write to John Turner, on 


behalf of Pensioners Concerned and I'll thank 


him. Then I'll warn him that the fight has just 
8 


begun. 


(f) Income Insurance Schemes 


We will now consider the Canada and Québec Pension Plans, 


as examples of the second category of direct payment programs -- 


income insurance schemes. 


Introduced in 1966, the Canada Pension Plan is a move 
away from the OAS concept of a flat-rate pension and also away | 
from the GIS principle of a pension tailored to the needs of its 
recipients. THE GPP and QPP are contributory schemes -- the employee 
and employer each pay half. They are designed to ensure continuity 
of income into retirement. These programs, in their contributory 


nature ,are similar to the American Social Security Program. 


Retirement benefits are related to contributions; if 
you were poor when you were working, CPP will ensure you remain poor 


when you retire. 


In 1971, benefits were as follows: 

(a) Death Benefits -- $540 

(b) Maximum rate for the disabled -- $109.87 a month 

(c) Widow's Pension -- $68.79 a month 

(d) Orphan's Pension -- $27.06 for the first four children 
and half that amount for each 
remaining child; and 


(e) Maximum Retirement Pension of $60.73 a month. 


8. The Globe and Mail - Weekend, July 29, 1972, ‘Pensioner Power' p. 4. 


190 


G-24 


It must be noted that these extremely low benefit rates are 
diminished for families which have not been contributing at the 


maximum level. 


Benefits will rise as the program reaches maturity in 1976, 
but they will not keep people out of poverty. Thus in 1976, maximum 
combined benefits from OAS and CPP for an individual will be 
$2600, below the relative poverty line, given inflation and increases 
in the standard of living. A couple, both of whom are eligible for 


maximum benefits, won't do much better. 


These low benefit levels are not due to a lack of appropriate 
funds. Rather, like the OAS, the CPP is, at least partly, designed 
to provide Canadian governments with liquid assets for non-welfare 


purposes. 


The Single most important feature of the Canada 
Pension Plan (and the Québec Pension Plan) from the 
present point of view is the very large excess 
of contributions over expenditures: in 1970 the 
surplus generated in this fashion was over $80 million. 
The bulk of this money is made available monthly to 
the provinces by the purchase of provincial securities 
with these funds. Up to the 1970 fiscal year the 
amount of surplus lent to the provinces in this way 
came to $2.8 billion. Even with the proposed 
revision, it is estimated that the fund will continue 
in surplus until at least 1985 and perhaps 1995, because 
the increased benefits are to be offset in part by 
the increase in contributions as a result of raising 


the ceiling while freezing the basic exemption of $600. 
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Setting aside the quite misleading insurance 
terminology, the Canada Pension Plan is thus, at 
the present time, primarily a means of financing 
provincial investment expenditures through 4 
regressive payroll tax. In a real sense, what the 
average taxpayer probably considers to be a purchase 
of a pension for himself -- or perhaps a payment 
tax helping to finance the pensions currently 
being paid to others -- is substantially financing 
not income security but highways and other provincial 


government activities.? 


While surpluses are being collected in the Canada Pension 
Fund a number of Canadians in need are ineligible to collect any 
benefits. Those born before 1895, anyone disabled before December 
1969, and anyone widowed before December 31, 1967 are ineligible. 
All together 1,812,000 old, disabled, widowed or orphaned needed 


help from the plan in October 1967, but only 45,000 were eligible, 10 


Another fundamental flaw in the CPP and QPP is their 


failure to take account of the Canadian housewife. 


If a housewife does not enter the work force, any entitlement 
to benefits is tied to her marital partner. If she divorces, or is 
divorced, she looses all rights to the widow's pension. If she 
enters the ‘official’ Jabom foncemlatemnelife.s1.c..alter Navine 


raised her children, her pension suffers. 
9. National Council on Welfare, Op Cit, p. 19-20. 


10. Clare, James, 'The Canada Pension Plan must be changed -- Now", 
Canadian Business reprint #713, October 1967, p. 1. 
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The overall effect is to leave the unskilled, newly 
separated, middle-aged or older woman to work in harsh, low-paying 
jobs for her last few years -- the first recognized 'working' years 
of her life and then spend her retirement on the totally inadequate 


OAS and GIS package. 


The housewife who remains at home is just as 
much a producer of goods and services as the paid 
worker, and in our view she should also have the 
opportunity to provide for a more financially secure 
future. Canada has given some of its workers an 
opportunity to do this through the Canada and the 
Québec Pension Plans. To neglect to do the same 
for three and one-half million other workers in 


the home is to ignore the essential nature of their 


work, 11 


similar to OAS and GIS, CPP and OPP do not build in realistic 
escalator clause to take into account changes in the standard of 
living. Thus, the government uses a cost of living clause which 
does nothing to narrow the spread between those who are receiving 
benefits and Canadians in general. In fact, as noted, the spread 


tends to increase over time. 


Conclusions: 


We can state that the direct payment programs fail to aid 
those in need. They fail to do so because of low benefit levels 
(consistently beneath the poverty line), the contributory nature 
of certain schemes: which keep the poor in their unenviable position, 


and because of the misuse of revenue collected from Canadians under 


11. Royal Commission on the Status of Women, Ottawa, 1970, p. 38. 
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the pretext of aid to the aged and needy, but in fact, used to 


finance the priorities of others, not those of the retired, aged, or 


needy. 
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EEL, CENTRAL INSTITUTIONAL CONSTRAINT -- FEDERALISM 
EE RA Ltt 


The Federal nature of Canada has placed severe constraints 


in the path of the development of a rational and effective public 


assistance strategy. Canadians, and particularly Canadian decision- 


makers, must always be concerned with the distribution of government 


powers between federal, provincial and local suUrIsdictions: 
Basically, general legislative competence over health and welfare 


services has been taken to reside at the provincial Tevet - 


But the constitutional division of powers is accompanied 
by a serious imbalance between jurisdictional authority, responsi- 
bility and financial resources. In fact, the federal-provincial 
conflict over the distribution of political powers masks different 


welfare and social philosophies and priorities. 


The financial pre-eminence of Ottawa provides the back- 
bone of Canada's social-assistance structure. Without federal 
transfers (or major changes in the taxation system), provincial 
programs could barely operate. Some feel this 'power of the purse- 
string’ should be utilized to force a rational overhaul of the 
Canadian welfare system. Present political realities make such a 


unilateral move improbable if not impossible. 


Due to financial ability being located federally and 
legislative competence provincially, national welfare policy is 
uneven. This is characterized by the Canada Assistance Plan (1966). 
It arose out of an honest desire to aid low income Canadians. It 
attempted to straighten out a jumble of confused, contradictory 


programs and to extend welfare beyond the subsistence payments. 


12. See, for example, Rinfret V. Pope (1886) 12 QLR, 303. 
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But to do so, CAP had to recognize provincia wapLes 
eminence. Therefore, CAP served in fact as a mechanism to enable 
federal funds to flow to provincially inspired and administered 


welfare programs. 


Essentially, the federal government promised to pay 502% 
of any provincial or municipal payment to the poor, insofar as the 


programs fulfilled two requirements: 


A - that no residency requirements were necessary to 
collect benefits; and 


B - a provincial appeal board would be established. 


The result of this separation of financial and legislative 
responsibilities has been called "a crazy quilt Of welfare programs'. 
Table G-4 gives some indication of benefits across the country. 
Maximum welfare assistance for a family of four varies frome. Zo 


a year in Québec to $4,020 in Alberta. 


Of this welfare system, the Economic Council has said: 


The overall structure of existing efforts in the 
field is currently one of extraordinary complexity, 
especially in operational terms, in our communities. 
Indeed, this structure essentially consists of un- 
related efforts initiated by the three levels of 
government and by a great host of private organiza- 


tions. 


ee 


13. Real Poverty Report.) Op.eCttwsp mls a7. 


14. Economic Council of Canada, p. 117, Fifth Annual Review. 
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Table G-4 


Monthly and annual budget standards for items of basic welfare need, 
by province, December 19702 


PROVINCE MONTHLY ANNUALLY 
a eee ee ee ee ee Se re be 
Newfoundlandb $230.00 $2,760 
Prince Edward Island© 244.00 2,928 
Nova Scotiad 263.00 3,156 
New Brunswick® 187.66 2 wiaapl\ 
Québecf 218.00 2,616 
Ontario& 27 1:00 Sy ey 
Manitobah 246.10 2,953 
Saskatchewanl S15 2581 
AlbertaJ 33.52.00 4,020 
British Columbiak 211-00 eee) 


a 


Source: Monthly budgets for items of basic need under provincial assistance 
programs (revised December, 1970) Welfare Research Division, 
Department National Health and Welfare (December 1970). 


NOTE: Actual allowances granted may be subject to ceilings (see footnotes) and 


do not necessarily correspond to the budget standards. Municipalities 
that administer assistance may supplement provincial allowances. 


Basic needs are defined as food, clothing, and shelter. Extra allowances 
ror special-diets, extra fuel or rent that may be given under special 
circumstances are not shown. 


Allowing for a family of four: two parents and two children. saseirl sot 
eight years and a boy of thirteen years. 


Urban rent, including fuel allowance. 


Exclusive of fuel allowance, which may be paid on basis of actual GOSL. 
includes urban rent. 


Including allowances for fuel, rent, and utilities, which together may not 

exceed $115. However, provincial maximum monthly allowances are set as 

follows: $75 for women 60-65 years who are single, widowed, deserted, divorced 

or unemployed; $100 for disabled persons and persons 65 or over, $175 for families. 


Exclusive of fuel allowance which may be paid on the basis of actual cost. Amounts 
specified for the various items of basic need are maximum amounts and the total 
allowance may not exceed an amount considered to be a reasonable standard in the 
community. Rent at $60 per month for urban accommodation is included in the $188 
shown on table. However, rent is usually paid at cost and $60 per month is only 
used as a guide. 


Includes fuel and rent for Zone III (Montreal): Zone II and I are $5 and $15 
less respectively. 


Rent for heated premises. 
Exclusive of fuel and utilities which are paid on the basis of actual cost. 


Exclusive of fuel allowance which may be granted according to provincial schedule 
or on the basis of actual cost. Rent may also be paid on actual cost. 


Amounts for provincial allowances are specified for food, and clothing only; 
other rates are set at community standards. Rates are not specified for municipal 


allowances. However, amounts shown are fair approximations, according to 
telephone conversation with the Department of Social Development,Province of Alberta. 


Includes fuel. 197 
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There are thus literally hundreds of items of 
legislation, thousands of regulations, and tens of 
thousands of administrative rules through which 
government efforts by themselves are carried out. 
To these must be added the vast array of private 


efforts of many different aides” 


Even this Federal-Provincial-Municipal split fails to 
capture the incredible complexity of the existing system. The 
waters of welfare are further muddied by a growing pattern of 


direct federal involvement, e.g.: 


(1) in specific communities through the Department 
of Regional Economic Expansion, 

(2) with urban municipalities through the Ministry 
of Urban Affairs and 

(3) with community groups through the Departments 
of the Secretary of State and National Health 


and Welfare. 


The total effect is an institutional framework within | 


which the formulation of a unified welfare strategy is extremely 
difficult. For example, because welfare statistics are not 
collected on a common basis from province to province and between 
municipal (annual data) and federal-provincial (fiscal year data), 
analysis of existing programs is difficult in the extreme; e.g. in 
1971, the federal government was unable to determine how many 
teenagers were receiving welfare, let alone their socio-economic 


characteristics. 


152. Ibid. p. alle 
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Perhaps the most aggravating example of the problems 
generated by the existing division of powers is the interaction 
of federal economic policy and provincially inspired welfare 


policy, 


When a sudden massive increase in unemployment 
results from (Federal) government fiscal and mone- 
tary policy (tc attempt to combat inflation), .... 
welfare rolls increase accordingly... the response 
to this increase in welfare rolls, in provinces and 
municipalities across Canada, has been to cut back 
on already inadequate benefits and to apply eligibi- 


: ; ; 16 
lity requirements even more repressively. 


This reversal of welfare is the result of the long- 
standing imbalance between jurisdictional responsibility and 


taxation resources. 


The impact of such federal policy is well-documented 
in a paper produced by R.J. Protti of the Canadian Federation of 
Mayors and Municipalities entitled 'Welfare Expenditures and 
Local Government’ (Jan. 22, 1971). Mr. Protti's study of Canadian 
municipalities showed 91% of respondents (Sample of 72 Municipa- 
lities in 7 Provinces) found the impact of high unemployment to be 
a substantial increase in welfare expenditures above original 
budget estimates. The solution of this fundamental problem lies 


in some temporally distant constitutional revision. 


16. National Council of Welfare, Dept. of National Health and 
Welfare, Government of Canada Statement on Income Security, 
ADT’ ll 9 7 emp mca. 
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A further problem produced by present assistance policy 


is the failure to define "need' in operational terms. 


As defined in CAP a person in need is: 


A person, who, by reason of inability to 
obtain employment, loss of the principal family 
provider, illness, disability, age, or other cause 
of any kind acceptable to the provincial autho- 
rity, is found to be unable (on the basis of a 
test by the provincial authority that takes into 
account that person's budgetary requirements and 
the income and resources available to him to meet 
such requirements) to provide adequately for him- 
self, or for himself and his dependents, or any 


of them! 


The determination of need is known as the intake process. 
A cursory examination of the intake process reveals the imprecision 
at the legislative and administrative levels surrounding the defi- 
nition of need, as it relates to ‘acceptable causes', ‘budgetary 
requirements' and 'a standard of living consistent with health and 
decency'. Discrepancies in policy interpretation between one 
district office and another and even among workers in the same 
office results in gross inequities in benefits. In truth, no amount 
of co-ordinative effort or procedural refinement can eliminate these 
inequities which result from a welfare system which allows workers 


to interpret ambiguous and ill-defined policies. 


Attention is directed to 'Income Maintenance: AgCritical 
Appraisal of the Existing Program and an Exploration of Alternatives', 


which was produced by the staff of Social Planning and Halifax Social 


Services, November 1970. 


In summary, it would appear that the division of power and 


responsibility within the welfare system has resulted in: 


ie 7a 


A fragmented approach to a wide range of 
possible objectives, accompanied by ad hoc policies 
involving duplication and conflict ... conflict 
among programs, among government agencies and 
different levels of government or between private 
and public interests. What is required is a new 
and comprehensive framework of goals and object- 


: : : ; 4K/ 
ives to serve as a basis for policy planning. 


Wainman, Helen, 'Poor People and Reformers Desert the Social 
Planning Council’, The Toronto Star, April 7, 1972, p. 8. 
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IV. THE EMPHASIS ON THE WRONG ECONOMIC VALUES 


Since the end of the Second World War, Canadian society 
has been mesmerized by the ‘growth ethic'. Considerable adherence 
is given to the view that government must assure growth in welfare 
assistance without taxing all economic growth incentives and entre- 


preneurial ability. 


Canadians are beginning to differentiate between the real 


costs of poverty and the misconception of the cost of welfare policy. 


The real cost of poverty to the economy does not refer to 
the large government transfer payments designed to alleviate poverty. 
Such transfers as family allowances, public assistance programs, 
OAS, Unemployment insurance and CPP are not ‘veal scostsetoscne 
system. Except for relatively small costs of administration, these 
flows do not reflect the use of real resources by government. The 
accompanying shift in command over goods and services held to make 
the poor more productive, increases employment and ineract. 
represents a form of investment similar to business investment or 
increased education and training which yield long-run benefits to 
the entire economy. Further, the re-distribution of income to the 
poor results in a stabilization of the economy in periods of 


recession by keeping demand high. 


The real costs of poverty are based on: 


(a) Lost output --- the additional production of goods and services 
that the poor would have created had their 
productive potential been developed and 
effectively utilized. This extra output would 
be reflected in higher personal incomes and 


purchasing power and, accordingly, higher 
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business sales volumes and government 
revenues; and 
(b) diverted output --- the goods and services not produced because 

resources are diverted from productive 
activities to unproductive activities made 
necessary by the failure to eliminate 
remediable poverty. Thus, a diversion of 
resources to deal with sickness is 
necessary because poverty and high levels 
of poor health go hand-in-hand. Another 
example is the cost of protection for 
persons and property required to deal with 
the anti-social side-effects of poverty 


Ses Oe ime, 


This 'economic' view of poverty indicates that it pays 
Canadians to eliminate poverty. Public assistance is viewed as an 
investment with high social and individual returns, not as an act 


OreChitotianecharitysormeom. socialeculit. 


Present arguments concerning the 'quality of life and the 
environment’ are indications of the profound cultural shift occuring 
in Canada. A welfare policy motivated in such a manner would do 
more, in the long-run, to improve the urban environment than millions 


spent to stop the symptoms of poverty. 
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V. DISINCENTIVES BUILT INTO THE SYSTEM 


While in theory decision-makers argue about VEnemnie nes 
to public assistance, in practice, the Canadian Welfare System is 
riddled with the belief that the welfare recipient is defrauding 


the system. 


While evidence indicates that in the United States, 
fraud occurs in 3-5% of cases (a level of integrity that compares 
favorable with the behavior of more affluent income-tax payers), 
the Canadian Welfare System contains elaborate precautions -- 
legal declaration of income and snap inspections by welfare 


officers are only two examples. 


The investigatory and fact-finding procedures necessary 
to satisfy 'need requirements’ involve ‘evidence’ from employers, 
unemployment insurance and medical sources making it totally inrealis- 
tic to meet 'need' on an immediate basis. Thus to obtain assistance 
other than unemployment insurance, the citizen must have fallen 
into almost total 'need', rather than preventing the citizen from 


reaching such dire straits. 


Beyond stiff lines and sentences for ‘welfare fraud’ and 
the elaborate investigatory process, the welfare system LS iy 


many ways, counterproductive. 


The employable welfare recipient is discouraged by low 
work incentive allowances from gaining part-time or temporary em- 
ployment. In Halifax the work incentive is $20 a month which, in 


effect, means that a person can earn only $20 a month before 


18. Real’ Poverty Report.e pe! 0JsUp.scic. 
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benefits are reduced. This amount falls short of compensating for 
expenditures incurred in relation to work, e.g. transportation, 


clothing, meals, etc. 


Thus, while life on welfare, in most Canadian JUnisdictions:. 
is unpleasant due to public stigmatization, low rates and demeaning 
benefits, no adequate incentives exist for the recipient other 


than his own desire to get off the welfare. 


The power of personal desire to get off assistance is 


shown by evidence from the city of Vancouver. 


The City's experience in 1970 was that 732 
of these 18 to 25 years old single persons 
received assistance for periods of three months 
or less; 3% received assistance for 6 months or 


less and 1% for more than 12 Onto 


It seems that despite disincentives contained in welfare 


programs, the employable get off the dole as quickly as possible. 
As the Economic Council of Canada says: 


Welfare assistance is provided in a manner 
and amount that too frequently undermines, rather 
than reinforces, the abilities of recipients to 
participate productively in the economic system. 
-».in many cases, it discourages earnings, en- 


courages school drop-outs, and creates the 


19. Vancouver City Council Response Op. Cit. p. 2. 
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paradox of people who would prefer to work being 
unable to afford to get off welfare. Moreover, 
it generally does not come into operation in a 
timely way, so that families may be virtually 
driven into poverty before help is available. 

In some provinces it virtually forces the heads 
of large families with inadequate incomes to 


2 
stop work in order to get welfare. Y 


To support the Economic Council of Canada view, consider 
the following comment on the Ontario General Welfare Assistance 


Program: 


Restrictions on employment and the supple- 
menting of earnings apply ... to unemployed 
employable persons. In order to be eligible 
for assistance under the Act, an employable 
person cannot be engaged in remunerative em- 
ployment at the time he makes application for 


ZA 


assistance... 


The welfare system encourages dependency,not initiative. 
It ensures survival for the poor but also provides benefits so low 
as to ensure continuing poverty. This is not what Canadians want. 
No matter what philosophic view one holds, a welfare system should 
encourage self-initiative, not punish it; a welfare system should, 


ideally, be a process which leads to the elimination of the system 
20. Economic Council of Canada, Op. Cit. p. 118. 


21. Brief of Ontario Department of Social and Family Services to 
Special Senate Committee on Poverty, May Phat, AR AO jee DG 
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itself, i.e. the elimination of the 'need' for welfare; it should not 


ensure its own survival. 
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VI. ROLE OF LOCAL GOVERNMENT IN PUBLIC ASSISTANCE 


That local government plays an active role in the Canadian 
welfare system is indicated in Table G-5 through G-9. According 
to these tables, municipalities in seven provinces are involved in 
the delivery of various sorts of welfare. Participacioneinetiese 


provinces varies from 5% of expenditures in Saskatchewan to a 


maximum of 60% in resident welfare expenditures in Manitoba (Table G-8). 


Generally, municipalities administer aid to those who are 
unemployed employables i.e. those who are expected to be on welfare 
a short period, and to supplement federal and provincial long-term 


assistance, e.g. aid to pensioners and the disabled. 


It is difficult to clearly establish the specific programs 
or cost-sharing formulas administered and used by local government 
in Canada due to the complex statutory nature of the system. As 
an example, in Ontario, municipal departments of Social Services 
administer assistance, insofar as general welfare is concerned, under 


approximately a dozen statutes. 


Fach statute and section thereof has its own sharing 
ratio. For example, under the General Welfare Assistance Act -- 
50-30-20% (Federal-Provincial-Municipal, respectively)}- provision 
of hospital and medical insurance is reimbursed 100% by the 
province; the Public Health Act provides insulin and the oral 
hypoglycaemics on a 75% provincial and 25% municipal sharing ratio; 
and items of special assistance, such as prescribed medication, 
are shared with the federal government only with the municipality 


paying half the cost. 


Table G-7 shows that approximately one tenth of combined 


net general expenditures on social welfare were made by the local 
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Table G-5(b) 


qeok 


aed peq aod 
adueISTSSY & ase 
Tetoutaoisd cls J 
aoueUus UTeU 
aoue sStTsse S}TOTJep : 
: e septaoiad pue 
Tetoutaoid AVAOD , 
sesusoTtTT ‘squei3 avouejStTsse 
sue OT eT qe4 pue seqTs ; Y 
é uoT}onNASUOD Y%OZ Tetoutaoid 
JHND pue =Tieyo 1O opTAoid sez 3 eee 
sKed aoutaoid eTqeyrTaeyo ATAePTaA 
ooueISTSsSy Tedtoruny -TrTedToTfuny : 
5 ites ° 5 eT qeyraeyo ao TedtTotTuny AIO} souwoy 
Teatdeg Te ToutTaoig Tedroruny sage 


uoT}Ie1109 
TeTOUuUTAOIg [Tepoutaoig TeToutaoig TeToutTAorg aT Tueane 
eS ae ee oe ee 
aoue jSsTsse 
ueTq  [edrotunu pue aoue ISTSSY SeTIOTOOS pTe 
aoueISTSSV TeroutAoig Teroutaolig S,UeIp—TTys 10 
epeuey) cages Ig [Te routTAoig Teroutaoig Ae RS EMG eied pty 
ee ee a 
seseo S3so9 
pe Le jo 4c Ked eio0ul 10 ¥0v 
40g shed setqtrtedto ST 90uUeISTSSY 
B.IUTAOIg -tunu [Te [Te ToutTAoig 
eid “TE TIUTA0Ig 40g sked seti3tpredto ATT TqQtTsuodse1z aoueqsSTSsy 
QoUueISTSSY 10 BDUTAOIg -Tunu OM} ¥% Tedtotunu SIPJTOM 
epeue) Tedtoruny Tedtoruny TeToutaoig pouty Ter9ues 
due ISTSSYV Ser "Pacly *yses eqojrTueyy uoT}OUNY 


quowuirsA0s) 
Telepeg 


210 


Newfoundland 

Prince Edward Island 
Nova Scotia 

New Brunswick 

Québec 

Ontario 

Manitoba 
Saskatchewan 

Alberta 


British Columbia 


P - Provincial 
1 ee Municipal 
PR - Private 

* 
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Table G-6 


Capital Costs* 


P—PR 


Operating Costs 


P=PR 


P—M—PR 


P-PR-M 


P-M=PR 


P-M—PR 


P—M—PR 


P-M-PR 


P—M—PR 


Certain low rental. housing projects designed for older people can 


be eligible for federal government assistance through the 
Central Mortgage and Housing Corporation. 


G-45 
Table G-7 
PROVINCIAL AND MUNICIPAL SHARES 


OF COMBINED NET GENERAL EXPENDITURE ON SOCIAL WELFARE 
FISCAL YEARS ENDING NEAREST 31 DECEMBER 1965, 1966 and 1967 


($ Million) 
1965-66 1966-67 1967-68 

Province Prov. Mun. iota Prov. Mun. Total Prov.: Mun. Total 
Newfoundland Isso) - sel) 14.1 = 14.1 IPD P A. = Papa NM 
Da gabe SKS) gl Sine) Soak = Sys al Sieh8) = Drei 
Nova Scotia Jae 2.4 Te lee crue aks st shih 74 373 14s 
N.B. sig dl 0 OR Gn ee, iL ONO 58) = 9.6 
Québec 2260.0 a 234.6 243.4 Gee 24959 365.4 ye) SMe 
Ontario 3950 3250 Pe shel) Seis abe Ss) Variestee" steiog) Atak). 
Manitoba ik) apa 16.4 12.0 el ALAR: 1455) 20 Ola 
Sask. 20.0 ee Teese) 2 Ore Dr ON 2 cat Ibe abyss Aksin'@ 
Alberta SV Aes) Brie) Shoe, T 40.4 25 Gems he 45.6 3.6 4952 
lagi Ge 3652 6.4 G22 me oie oan 6. Ome O nom Spee) Vielen UV of 

Total Reise, key Sha Js 485.1 59.0 544.1 600.9 62.2 63328 


Source: D.B.S. Consolidated Government Finance, 1965; Provincial Government Finance, 
1966 and 1967; Local Government Finance, 1966 and 1967. 
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Table G-8 


PERCENTAGE SHARE OF TOTAL GROSS 
WELFARE EXPENDITURES 
BY LEVEL OF GOVERNMENT 


Federal! Erovinezal Municipal 

British Columbia 50 30 20 
Alberta 50 30 20 
Saskatchewan 50 45 5 
Manitoba” 50 

Ontario 50 30 20 
peebeee 100 

Nova Scotia 50 2) 25 
Prince Edward Island 50 50 


1. The federal funds are distributed to the provinces under the 
provisions of the Canada Assistance Plan. 


2. The provincial government reimburses the municipal government 
for 100% of non-resident welfare expenditures and a minimum 
of 40% of resident welfare expenditures. 


3. Québec "“opted-out" of the federal-provincial shared-cost programs 
carried out under the Canada Assistance Plan and receives instead 
extra abatements on the federal income tax. 
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Table G-9 


LOCAL GOVERNMENT EXPENDITURES 
ON SOCIAL WELFARE 


(Thousand of Dollars) 


Gross Transfer Net Gross Welfare Expenditures 
Expenditures from provinces Expenditures asa 4 0b total 


Gross Expenditures 


1963 117,632 71,199 46 433 4.07 
1964 121,375 71,144 50,231 4.02 
1965 130,819 74,606 56,213 4,20 
1966 132,622 73,604 59,018 3.36 
1967 140,696 78,451 62,245 2.40 
1968p 180 ,066 110,948 69,118 210 
1969e DIAe120 130,615 82,505 228? 
1970e 275,848 N.A. N.A. 3483 


p - Preliminary 
e - Estimate 


Source: Municipal Government Finance. Dominion Bureau of Statistics 
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governments of Canada, 1965-68. While table G-9 indicates that local 
government expenditures on social welfare represented only a small 
percentage of total municipal gross expenditures, the sums involved 


represent a significant share of the Canadian welfare package. 


While the existence of a significant role by local govern- 
ment is clear, we must realize that substantive reasons exist for 


this participation. 


We can classify these reasons as follows: 


(a) Historical Development 


While history in an age of rapid social change is not 
and should not be a sufficient reason for the existence of any 
social situation, it does establish a continuity of behavior which 


must be recognized. 


The decentralization of welfare to the local level is 
traditional. In British history, it dates backto the Elizabethan 
poor laws which quite specifically made local authorities respon- 
sible for relief on the theory that the community was responsible 
for its own, and was most able to distinguish between the needy 
and the lazy. In Canada, until the Great Depression, municipal 


government remained the agent of relief to those in distress. 


The existence, de facto if not de jure, of residency 
requirements today gives evidence to the strength of the local 
community as an agent of relief. In fact, one might claim that the 
existence of municipal residency requirements were responsible for 
the development of a federal presence in assistance policy. Thus 


during the Depression: 
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Local communities and charities were 
pitifully unable to cope with the situation: 
the causes of unemployment and of declining 
incomes were national and international in 
scope, yet remedy was left to the province 
and the municipality. Near bankruptcy forced 
most municipalities to try and protect them- 
selves, and they refused to give 'relief' 
(income support) to people who were not 


established residents of the municipality. 


In response to the municipal and provincial welfare 
residency requirements, the federal government introduced the Un- 
employment Insurance Act (first 1935), and numerous commissions 


and pieces of legislation in the following years. 


It is ironical that the federal government has placed 
municipalities today in the same position of using a 'reverse' 


welfare response: 


When a sudden, massive increase in un- 
employment reserves from (federal) government 
fiscal and monetary policy ... welfare rolls 
increase accordingly ... the response ... in 
provinces and municipalities ... has been to 
cut back on already inadequate benefits and to 
apply eligibility requirements even more 


23 
repressively. 


22. Trudeau, P.E. Income Security and Social Services, Government 
OfsCandadas ap emeou. 


23. Statement on Income Security, Op. Cit. 
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One hopes the federal response will be to ameliorate this 
perverse effect on the municipalities and allow them to fulfill 


their historical role. 


(b) Difference between income security and social services 


Functionally a major distinction exists between income 
security and social service programs. The former is designed, in 
essence, to put money into the hands of individuals and families 
when they need it, whether need is occasioned by unemployment, 
disability or any other reason. Income security payments are not 
contingent upon the regulation or influence of governments on social 


or family institutions. 


But welfare services are so contingent. They necessitate 
the operation of clinics and other institutions, employment of 
professional personnel and the provision of care and counselling 


to individuals and families. 
What is involved in such social services is: 


A - the determination of what services a community needs; 

B - a decision on how to provide such services, given 
the customs and traditions of the particular commu- 
nity; 

C - the provision and operation of institutions; and 

D - the employment and direction of professional 


personnel and supportive staff. 
In all of this, a knowledge of the local community and its 


needs, and a capacity to adapt public programs to these needs, are 


fundamental. 


fag Ey 


G—-51 
This adaptation to the needs of the local community is 
readily achieved by local government. This is the view of the Prime 


ore nee 24 
Minister of Canada, and it is correct. 


In the delivery of these ‘social services', the needs of 
the community and the individual are more readily identified and 
resolved by those with a personnel stake in the community. A 
provincial or federal bureaucrat, immersed in the depths of red- 
tape, cannot react to the general needs of the 'needy' but rather to 
the narrow spectrum which is the objectives of the particular 


program for which he is responsible. 


If, as seems plausible, that flexibility and humanity are 
inversely related to the size and distance of a bureaucracy, the 
real, immediate needs of people are better served by the local 
municipal structure than some distant, huge provincial or federal 


bureau. 


While it has been said many times and in many ways, 
local government is, by geography and immediacy of access, closer 
to the people. Municipalities can observe the changes of the 
community from an immediacy unattainable to other levels of govern- 
ment. Recent developments in citizen participation and community 
development clearly indicate a re-awakening of civic pride in our 


country. 


The citizens of Canadian cities, towns and rural settle— 
ments through their local governments are becoming actively involved 
in resolving many problems generated by our technologically 


sophisticated society. The involvement of local government in 


i 


24. Income Security and Social Services, Op. Cit. 
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assisting the destitute is the historical ancestor of this growing 


sense of citizen involvement. 
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VII. CONCLUSIONS AND RECOMMENDATIONS | 


While Canadian taxpayers spent over $20 billion in the 
last decade to aid the poor and needy, the public assistance system 
is still riddled with problems and contradictions. These problems and 
contradictions vary from fundamental issues of DLinciplesco 


problems of a highly technical nature. 


The fundamental problem affecting public assistance policy 
is the failure to clearly define who is a person in need. ‘'Need', 
by which eligibility for assistance is determined, is so ill 
defined in the Canada Assistance Plan that municipalities determine 
'need' solely in terms of available resources. Or even more 
seriously, it allows individual welfare officers to define 'need' 
in terms of their individual attitudes or arbitrary whims. 
Disprepancies in defining "need' between one municipality and 
another, and even among welfare workers in the same office, results 
in gross inequities in benefits granted. However, the problem of 
defining 'need' extends beyond the welfare recipient. No attempt 


has been made in the welfare formula to allow for the varying 


levels of 'need' faced by the provinces. The present system of 
matching federal-provincial grants does not recognize that provinces 
with the greatest relative 'need' for public assistance programs are 


those least able to pay for them. 


Federal programs which require no matching provincial 
or municipal funds - the so-called direct payment programs — also 
fail to allow for 'need'. These programs are based either on 
universal coverage with premiums consistently beneath the poverty 
line, e.g. old age security, or supply benefits based on personal 
contributions but which take no account of the "needs' of the 


beneficiary,e.g. Canada Pension Plan. 
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The welfare system also fails to fairly distribute the 
costs resulting from the impact of federal economic policy. When a 
sudden massive increase in unemployment results from federal anti- 
inflation policies, welfare rolls increase accordingly. The 
municipalities and provinces of Canada must pay the cost of the 
resulting increased assistance, even though such costs result from 


unilateral federal actions. 


Under the present public assistance system, municipalities 
are at the mercy of their provincial governments as to their share 
of public assistance costs. While municipalities must pay these 
costs, the provincial and federal governments refuse to share their 
revenue sources, e.g. income tax, sales tax, natural resource 
revenue, etc. with municipalities for public assistance costs. 

As a result, the real property tax - an unappropriate source of 
revenue for welfare payments - is affected by decisions of senior 
governments regarding the levels of social assistance payments, the 
sharing of welfare costs and grants to municipalities with no 


regard for the municipal view. 


(a) Areas of Cooperation 


If the governments of Canada want an effective system of 


public assistance, they must cooperate in: 


(a) Clearly defining what constitutes 'need'. No amount 
of coordinative effort or refinement of procedures 
can eliminate the inequalities resulting from a 
welfare system which requires each municipality 
and its welfare workers to interpret ambiguous and 


ill-defined policies; 
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(b) Establishing a formula which recognizes varying | 
provincial needs and abilities in paying for | 
public assistance programs; 

(c) The implementation of federal economic policy 
to fairly distribute the social costs of such 
policies; and 

(d) The development of new approaches to public 
assistance as Canada undergoes the anticipated 
social dislocation resulting from accelerating 


urbanization. 


Such cooperation can be effected in many ways. Tt can | 
range from full integration of services under one government's 
direction to ongoing dialogue between the governments involved in 
the strategic, tactical and operational aspects of welfare policy. 
Given the present constitutional division of powers over public 
assistance programs, it is necessary and desirable to opt for ongoing 


dialogue between the three levels of government. 


Failure to establish such a dialogue will ensure that the 
overall structure of public assistance efforts remains one of 
extraordinary complexity, especially in operational terms, in our | 
communities. Indeed, the structure will continue to consist of 
unrelated efforts initiated by the three levels of government and 
a great host of private organizations. The result will be that 
the Canadian taxpayer will not receive value for his tax dollar and 


those in real need will suffer from such governmental inaction. 
Given the necessity for on-going tri-level discussion, the 


municipalities of Canada suggest the following for consideration and 


discussion. 
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(a) The designing and implementation of measures 
to improve the existing public assistance 
machinery. 

(b) The designing and implementation, on an 
experimental basis in selected communities, 
of new and more effective delivery mechanisms 
for existing welfare programs. 

(c) An investigation of alternative public 


assistance systems. 


To illustrate the types of issues involved, we offer, for 


discussion, the following suggestions: 


(a) Improvements to the Existing Public Assistance Machinery 


(i) Consider: The assumption by the federal government of total 
financial responsibility for all income support programs for 
persons on public assistance, including unemployed employa- 


bles. 


Rationale: 

(a) Federal immigration, economic and regional policies 
have a major effect on the number of Canadians 
receiving social assistance income support. 

(b) Federal assumption of this responsibility will create 
a more consistent and equitable administration across 
Canada. 

(c) It will handle the problem of increased mobility for 
Canadians. 

(d) It will reduce the heavy burden faced by major 
urban areas,such as Vancouver, which become the 


reception areas for such internal migration. 


223 


G-57 


(e) Provinces and municipalities, with the greatest 
need but the least means to support deserving 
citizens, will be aided in their attempts to 
develop their communities. Funds released from 
income support programs will be available for 
innovative initiatives. 

(f) At present, the federal government pays almost 
80Z of all income support costs in Canada. The 
remaining 20% represents a major strain on many 
provinces and municipalities. The acceptance of 
this responsibility by the federal government will 


not be a strain on its fiscal capacity. 


(ii) Consider: 'Work incentives’ for persons receiving public 
assistance should be greatly increased to encourage 


recipients to find at least part-time employment. 


Rationale: 

At present, work incentives vary from $20-40 a month before 

assistance is cut back. 

(a) The level of incentives fails to compensate for 
necessary expenses, like transportation and meals 
away from home, which must be incurred to maintain 
employment. 

(b) Present incentives often fail to take account of 
family size and, accordingly, 'need'. 

(c) A sliding scale system based on a 2% of family 
income will more effectively serve as a work 


incentive. 
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(iii) Consider: The creation of 'service' jobs for welfare 


(iv) 


recipients and other members of the unemployed. Such 


jobs could include child care work, case aid assistance, 


and low cost housing inspection. * 


Rationale: 


(a) A communications problem exists inside the welfare 


(b) 


Ce) 


(d) 


system. It is to be found in the relationship 
between welfare worker and welfare recipient. This 
relationship is viewed as a superior-inferior one. 
"Service' jobs will allow communication among equals 
which, it is to be expected, will remove much 
hostility in the inter-face between the system and 
the recipient. 

Given continuing job shortages in many areas of the 
country, such a program will allow continuing work 
experience and a sense of accomplishment for the 
unemployed. 

At present, a manpower shortage exists in the 
supply of welfare workers. Such a system of 
"service' jobs will supply low-cost personel who 
require employment. 

The system could be based on 'in-house' training 

of selected recipients. Such persons would be 
allowed the maximum work incentive applicable, 


given their family situation. 


Consider: That all welfare payments and all government 


transfers to individuals include an appropriate cost-of- 


living allowance. 


Income Maintenance,a Critical Appraisal of the Existing Program 
and an Exploration of Alternatives, presented by Staff of Social 
Planning and Halifax Social Services, City of Halifax, Nov., 1970. 
ae Cab O 
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Rationale: 
(a) At present most transfers do not allows On cOsh-OL— 
living increases. 
(b) The hardest hit by inflation are those on fixed incomes. 


Welfare recipients are such persons. 


(v) Consider: The assumption by the provinces of all financial 
responsibility for statutory services, such as child 


welfare, juvenile courts, financial services and others. 


Rationale: 

(a) Given the Alberta experience of 1966, the assumption 
of such responsibility allows municipalities, given 
their history and the desire of their citizens, to 
search for new roles in the field of public assistance. 
An example of such roles is the introduction of 
preventative services like family counselling, neigh- 
bourhood information systems, and the coordination of 
community activities. The removal of the financial 
responsibility for statutory services will supply the 


funds to introduce such systems. 


(b) *New Delivery Mechanisms 
(i) Consider: Widespread experimentation with community social 


service centres. 
- Community social service centres have been operating in 
Calgary since 1966 and in Edmonton Sincerlo7 lee Our 


such centres are operating now with many more proposed 


* The recent report of the Community Health Centre project to the 
Conference of Health Ministers (The Hasting Report) has supported 
the need for experimentation with such community social service 
centres in conjunction with community health centres, July <2 16 oe 
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for the near future. 


The object of community centres is two-fold: 


(a) To offer preventative social services to the community. 


A preventative service is one which aids and assists people 
facing personal, social or economic problems before such problems 
reach crises proportions. Assistance is available at the request of 
the individual or the family. It must not be imposed from above. 
This is based on the premise that individuals are better aware of 
their own problems and will request aid if it is available. This 
is the functioning philosophy of such centres. At present, most 
services are offered only after a crisis has occured, e.g. marriage 


breakdown, delinquency, financing insolvency. 


(b) To assist the person as a human being, not as a 'case' 
with a specific problem as defined by legislation and 
bureaucratic practice. This is known as the 'human 


development' approach to public assistance. 


If the object of such centres is prevention and human deve- 
lopment, their functioning principle is the integration of services to 
deal with the whole person. Today, the various social services are 
offered in as many different offices as there are programs. This 
narrow ‘one problem - one program — one office" approach forces those 
in need of assistance to travel far and wide to gain the "package' 
of program assistance they require. It also keeps those whose job 
it is to assist the needy, ignorant of the practices, the responsi- 
bilities and even the existence of other public and private agencies 
who are also assisting those in need. By combining the major services 


of government under 'neighborhood'’ or community centres, those in 
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need travel to only one location. Those who administer the legal, 
economic and social services gain a working knowledge of other 
aspects and programs of the public assistance system. And most 


important, they gain a comprehensive view of the needs of those they 


aid. 


Another possible feature of such community centres is the 
inclusion of community information facilities within the overall 
community centre. Such information offices should be 'demand' 
oriented, i.e. the citizen requests a specific piece of information. 
The 'dynamics' of such information services provides the demand 
pattern of a community over time, in that problems requiring Ot 
mation indicate the changing areas of "need' in the community. As 
this pattern of need alters, the community centre can adjust the 
range of basic services offered. For example, consider a wealthy, 
downtown neighborhood which with the passage of years changes into 
a less affluent area. A community information office would identify 
the changes in the community's composition by noticing the switch 
of 'kinds' of information requests concerning services to wealthy 
citizens, involving cultural and social-oriented questions, to 
questions involving assistance to those less able to afford basic 


services on the private market. The example of the wealthy purcha- 


sing private legal services, vis-a-vis the need for legal assistance 


by the less affluent of our society, illustrates such a Wshit tien 


demand. 


Evidence of changing societal needs supplies a much needed 
'feedback' system which is lacking in the present public assistance 


mechanism. 


Community social service centres also offer an effective 


technique to coordinate the activities of private organizations 
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which wish to assist those facing specific social or health needs. 

As the accompanying diagram indicates, a centre can act as a screen 
to separate those requiring intensive, specialized and long term 
assistance from those requiring less intensive, short term help. 

By directing those in special need to private organizations supplying 
specific services, a rationalization of existing private-public 


overlap and competition can be achieved. 


While not exhausting the possible range of services availa- 
ble at such community social service centres, it is obvious that 
widespread experimentation with the various types of CSSC is 


justifiable. 


In the Calgary and Edmonton experiments, it was local 
government which initiated and developed the program. It is at the 
level of person-to-person services that local government finds 
its real strength. Given the range of differences within and 
between cities, only local government can concentrate on the 'needs' 
of the neighborhood. Provincial and Federal Governments, because 
of the "breadth' of their jurisdictions, encompassing many cities 
and many differences, must design policy on the ‘lowest common 
denominator’ principle. Every level of government must reflect the 
needs of its electorate. In a provincial legislature, the people are repre- 
sented as the citizens of the province. The interplay of differing local problems 
is resolved in policy which is usually general to the province and 


not specific to the municipality or the neighborhood. 


It is necessary for policy to be interpreted in the context 
of its impact. Social services impact at the community level. 
To properly define the necessary package of services requires the 
perceptions of leaders whose political interests lie in that 


community. A provincial or federal representative is, to a great 
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COMMUNITY SOCIAL SERVICE CENTRE 


ENTRY OF CITIZEN (on his initiative) 


(Information Centre) ———————> SCREENING (To Determine Type of Need) 
~\ 
HEALTH [Ea SOCIAL 
(SHORT TERM) (SHORT TERM) 
- Health Care team - Health Education 


(Physicians, Dentists, Nurses) 
- Personal Counselling 
- Pharmacists 
- Family Planning 
- Rehabilitation 
- Legal Aid 
- Eye Specialist 
- Preventative Services 


- Mental Health Services 


- Social Work Services 


(LONG TERM) (LONG TERM) 
- Home Care - Specialized social Services 
- Hospital - Specialized Mental 


Health Services 
- Special Rehabilitation 


- Chronic Care 
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extent, the foreign minister of the community as it relates to the 
external political and social environment. It is the local 


representative who serves as the minister of the interior. 


The role of local government in the development of commu- 
nity centres is essential. It must provide the means for the 
community to define its wants and needs. Such 'local fine-tuning’ 
is essential in order that the general policy of provincial 
governments does not treat identically differing situations 


requiring differing solutions. 


(c) Policy Alternatives 


As Canadian Society changes, the old view of public 
assistance as a privilege must be altered. Increasingly, we must 
consider such assistance as being the right of all citizens. In 
this light, it is necessary to investigate new programs and new 


approaches. 


It is suggested that a tri-level task force be established 


to investigate 'The Social Needs of the New Canada’. 
Topics for investigation could include: 


(i) The Role of Local Initiative Opportunities 

for Youth, and New Horizons Programs in the New Canada. 

- The social impact of such innovative programs on 
the municipalities of Canada must be investigated. 
Properly administered and implemented, these 
programs are a positive tool in the self- 
actualization of the citizen. If consultation 
and consensus are not achieved, these programs 


will continue to be disruptive of municipal 
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attempts to foster dialogue and development in 


their communities. 


(ii) Local Government and the Sense of Community. | 


- Local government, due to its immediacy to 
Canadians, can be the chief agent in developing 
a new sense of community in Canadian cities 
and towns. If local government becomes the 
administrative tool of the provinces, this 
crucial role in the stability of Canadian 
society will be left vacant. Which path do 


Canadians want their governments to follow? 


(iii) Guaranteed Annual Income: Myth or Inspiration. 
—~ Much has been written concerning the Guaranteed 


Annual Income concept, but a full investigation 
of its social, economic and political impact 

on Canadian society is needed. All three 
levels of government have a stake ins thesinctro— 
duction of such a system. Is the Guaranteed 
Annual Income a myth which should be tarde to 
rest? Is it an inspiration which will funda- 


mentally assist Canadian society? 


(iv) Rural Canada and the Post-Industrial Society. 


— What role do rural communities have in the 
emerging post-industrial society? Is the 
beauty and tranquility which characterize so 
much of rural Canada to be forgotten? Does 
rural Canada offer alternatives to the 


urban centre? 
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(d) Conclusion 

While Canadian society has come a long way from the bread- 
lines of the 30's, the future will see greater experimentation before 
the public assistance system reaches a final solution. If we are 
to effectively experiment, it is necessary for the strategic, 
tactical and operationalizing decision-makers to co-ordinate, monitor 
and evaluate the progress of the public assistance system in 
order to achieve its objective of allowing all Canadians to contri- 


bute to the development of their country - each according to his 


ability. 
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Participation 


Fonction Man. Sask. Alb. Cezb. Fédérale 
Assistance générale Responsabili- La province Les municipalités Les munici- Régime d'assistance 

té municipale et deux la province palités publique du Canada 

limitée; l'aide municipalités, assume 807 ou la pro- 

provinciale toutes les des frais vince, qui 

est de 402 municipalités assume 802 

ou plus assument 572 des cotits 

des frais dans tous les 
cas 

Services de SNAILS La province La province S.A.E. aides Régime d'assistance 
bien-étre 4 Aide provin- provinciale publique du Canada 
1'enfance ou ciale et municipale 


sociétés d'aide 


a 1l'enfance 


Ecoles de La province La province La province La province 5 
Sergei 5 _ Se ee ae eee I OL SES ee ee ee 
e 

Foyers pour Municipalités Organismes de Les municipalités La province Avance de a 
vieillards ou organismes bienfaisance. qui fournissent les municipalités capitaux et be 
de bienfaissance.La province 1'emplacement ou des organismes préts de la cn 

Aide provinciale. subventionne et assument de bienfaisance. SCHL he 

20% de la les déficits. Aide provinciale. 
construction, Aide provinciale. 


paie les permis 
et accorde une 
subvention 


annuelle de 


Sd. par lit. 


ip?) 


Cale 


cs 
PARTICIPATIONS PROVINCIALE ET MUNICIPALE A L'ADMINISTRATION ET AU FINANCEMENT DES SERVICES DE BIEN-ETRE SOCIAL 


INSTANCE RESPONSABLE 


ee ee ee ee ee aaa 


Fonction T.-N. aimaleg N.-E. N.-B. Québec Ontario 
Assistance générale La province Dans les villes Les municipali- La province La province Les munici- 
les municipalité tés financent palités, 
a la campagne demi ceau2oup. la province 
frais assumées cent, la finan¢ant 
a 100 p. cent province de jusqu'a 80 
par la province WS BA toe Aches Decent. 
et le fédéral, 
SOc 
Services de La province La province S.A.E. et La province Organismes SeAe Lemet 
bien-étre 4 financements religieux financements 
l'enfance ou so- Provincialeect ou de bien- provincial 
ciétés d'aide municipal faissance. et municipal. 
a 1l'‘enfance Aide pro- 
vinciale 


np a ee i lS ee 


Ecoles de La province Lay province La province La province La province La provinc is 
formation et les ss 
municipalités : 
= 
Foyers pour La province La province Les municipalités La province Organismes Munici- a 
vieillards ou des 831/37 de bien- palités Oy 
organismes La province faisance ou des Cy. 
privés 162/37, organismes 
Le fédéral de bien- 
502 faisance. 
Aide 
provinciale: 
70% des 


frais d'ex- 
ploitationvet 
50% des 

frais de 
premier eta- 


blissement. 


2. Provincial and Municipal Finance, 1971; Canadian Tax Foundation. 
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REPARTITION DES DEPENSES D'IMMOBILISATION ET DES SUBVENTIONS PAR ECHELON GOUVERNEMENTAL ET PAR PROVINCE 
LOI NATIONALE SUR L'HABITATION, ARTICLE 40 ET 43, 1972 


eee en ee 


ARTICLE 40 ARTICLE 43 

Dépenses d immobilisation Subventions Dépenses d’immobilisations  Subventions — 

Féd. Prov. Mun. Féd. Prov. Mun. Féd. Prov. Mun. Féd. Prov. Mun. 
ie 75 25 0 75 py eae 90 10 0 50 50 0 
tapas 1E 123 12% Ws ie es 
Nouvelle-Ecosse 15 25 0 is 1255125 90 10 0 50 x «4 
N.-B. 75 15 10 75 ile aS 90 10 0 Aye veer Ree 
poceecee 90 5 5 50 5 go5e - 
Ontario’ 90 10 0 50 42h 7 & 
Manitoba” 90 10 0 50 50 0 2 0 
sprites 75 20 5 75 20 5 e © 
Alberta 75 15 10 75 15 10 90 0 10 50 LOmeLG 3 
en 75 25 0 75 123 123 


earn ene oe ee eS  ____ ee 


. La ville de Saint-Jean fournit 124p. cent des capitaux requis et elle couvre 124 p. cent des pertes d'exploitation. 


2. Article 43 non invoqué. 
3. L'article 40 n'est plus invoqué. 
4. Les subventions provinciales se fondent sur le baréme des fondations scoleires qui varie d'une municipalité 


a) L autre. 


~ 


5. Les régions d'expansion désignées n'ont pas a couvrir en partie les pertes d'exploitation, tandis que 
d'autres régions doivent acquitter 5 p. cent de ces frais. 


6. En septembre 1972 la province a annoncé son intention de réduire la participation municipale a 10 p. cent 


Source: SCHL 
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COMPARAISON DES COUTS DES TERRAINS PAR LOGEMENT 
ARTICLE 7, ARTICLE 58, ARTICLE 15, ARTICLE 43 RELATIFS AUX LOGEMENTS REALISES PAR DES PROMOTEURS 


Emplacement Nombre de Modéle Article 15 Nombre de Modéle Articles Nombre de Modéle Article 43 


projets projets 7 et 58 projets 

Mont réal Z En rangée $1,100 5 En rangée $1,550 - - - 

9 S.A. $1,300 69 S.A. $1,300 - = = 

9 A.A. $1,340 16 AcAs Sle D0 ~ - - 
Ottawa 2 En rangée $2,360 9 En rangée $2,617 4 En rangée $1,002 
3) A.A. $1,590 15 A.A. $1,602 i A.A. $ 930 
Toronto 1 En rangée $3,163 4 En rangée $6,322 s) En rangée $4,975 
7m WIN $2,350 4d A.A. $3,812 20 Nef $3,233 
Hamilton 4 Med Ne $1,350 6 NA, $1,621 2 AAR $1737 
Sudbury 2 En rangée $2,100 1 En rangée $3,227 1 En rangée $1,929 
Winnipeg 6 S.A. $1,300 26 Seas $ 886 6 S.A. $ 898 
Edmonton fl En rangée $1,770 8 En rangée $3,316 4 En rangée $2,029 
Calgary 8 En rangée $2,050 3 En rangée $2,596 3 En rangée S2e028 


a ————————————— 


A.A. Immeuble avec ascenseur 
S.A. Sans ascenseur 


a  ————eeeeeee- eee 


Source: SCHL 
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